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Reindustrialization and the Future of Social Welfare

Steve Burghardt, M.S.W., Ph.D.
Hunter College

Michael Fabricant, Ph..
Hunter College

ABSTRACT

"Reindustrialization" is a term of economic complexity and great, if confused,
social implications to most human service workers. Human services workers
can only challenge the plans envisioned by most reindustrialists if certain
arguments and assumptions are understood. This article will lay out the
reindustrialists plans and assumptions. It will also develop some of the
reasons why such ideas, as they are now formulated, cannot work -- in terms
based on common experiences highly familiar to every human service worker.

Introduction
"Reindustrialization", with its discussions of economic expansion, investment
rates for flagging industries, and the flight of capital, once irritated or
confused social service workers with its complex jargon and stringent
economic emphasis. Today, the term no longer irritates but more likely
terrifies; if its economic complexity is not entirely understood, its social
service implications are totally apparent. What five years ago was a gloomy
distraction looming off on some distant horizon ( a horizon perhaps casting
brighter hues in the South and South West) is in the 1980's a stark fact of
life that everyone in social services must understand, react to, and
challenge for their very survival.
That challenge can only occur if one is able to dissect the plans of the
reindustrialists clearly. This article will delineate the basic outlines
of the dominant argument, tracing the history of the issue, the basic
economic problems, and the contending plans proposed to revitalize our
economy. It also will lay out some of the reasons why such plans, as they
are now formulated, cannot work -- in terms that every social worker can
understand and use to begin effectively challenging present assumptions
about how and why our economy must be revitalized.
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From "Urban Fiscal Crisis" to "Crisis of Capital Formation"

During the past twenty-five years a complex set of social forces have adversely
affected the fiscal stability and quality of life in many American's cities.
The factor most frequently identified as having contributed to the destabilization of these urban areas is the relocation of business enterprises (Sale,
1975). The first stage of this period was marked by a substantial flight of
capital and jobs from certain industrialized cities to outlying suburban and
rural communities. The change was described as a natural consequence of
capital flowing to those geographic areas that offered the greatest opportunities for profit maximazation, as these rural and suburban communities
had a relatively cheap labor force and low rates of taxation.
Over the years, many cities, especially in the North and North East, have
been unable to stem this tide of relocation and abandonment. Over time,
decision-making of certain private - sector industries to relocate created a
cycle of economic contraction and spiraling social costs that government
officials were unable to break. As business left urban areas, the revenue
available in these locales for services and the maintenance of its infrastructure also diminished. The loss of industrial jobs, however, placed
pressure upon these urban areas to deliver increased services to an increasingly unskilled and unemployed populace.
These social costs in turn accelerated the process of urban abandonment by
both business and the middle-class. Those remaining in the city demanded
to be protected from what they perceived to be an upsurge in crime against
individuals and property. Consequently, local and state governments in the
past five years have increased their outlay for prisons, police and courts
(Reiman, 1981). This relocation of resources however, further eroded
the infra-structure and remaining service base. As a result mass transit
breakdowns and the numbers of thoroughfares which are in states of disrepair
for extended periods of time have increased dramatically during the past
decade, which further damaged the business climate (Etzioni, 1980). The
quality and quantity of sanitation, education and other human services has
also rapidly eroded during this period.
By the mid-1970's, however, it was becoming clear that the crisis gripping
many of America's urban areas was not an isolated phenomenon. During the
past decade the United States for the first time experienced both skyrocketing inflation and widespread unemployment (Silk, 1981). Such
problems revealed a national economic crisis characterized by declining
rates of growth and productivity. By the late 1970's, it was clear that
many industries, especially those regarded as the backbone of American
economic strength (steel, auto, rubber) were no longer internationally
competitive.
In short, by 1980 the fiscal crisis could no longer be exclusively described in terms of specific urban areas being less efficient or less
profitable than suburban and/or rural areas. The "fiscal crisis" was now
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a 'capital crisis", complete with problems that afflict large segments of
the private sector as seriously as urban areas. And, not surprisingly,
many state governments and the Federal government are now described as being
on the brink of fiscal collapse (Anderson, 1981).
It is most important to note that an increasingly apparent regional exception
to this widespread and persistent phenomenon are parts of the South and West.
Recent reports suggest that these areas of the country are prospering during
this era of more general decline (Sale, 1980). Their present status as the
economically stable and/or growth areas of the nation can be traced to at
least two factors. Parts of this region, most noticeably Louisiania, Texas
and Oklahoma, are in the enviable position of being energy exporters during
a period of energy scarcity (Rifkin, 1979). Secondly, those qualities that
made rural and suburban areas adjacent to industrial cities attractive to
mobile capital in the 50's and 60's has also guaranteed in the short term
an immediate expansion of this region's industrial base (Rifkin, 1979). The
non-unionized status of labor in this area of the country affords many
industries a relatively cheap work-force. Favorable taxation policies have
also induced businesses to invest in the South and South west.*
Factors Contributing to the Recent Economic Decline
The broad economic crisis presently affecting every sector of America's
society has been attributed to a range of highly interrelated factors that
human service workers need to understand. It will be the purpose of this
section to identify and briefly describe those forces that have contributed
to this economic decline.
Declining Productivity
The international competitiveness of the United States has dropped precipitously during the last decade. The nation is less able to compete with
foreign industries in such central areas as steel, auto, and textiles. During
the past decade it has been suggested that U.S. products are inferior on the
basis of quality and cost to those being produced in other countries, most
notably Japan and Germany. Consequently our share of the foreign and domestic
markets in steel, autos, and textiles has contracted. This contraction has
been accompanied by the reduced use of our plant capacity in these industries.
Such retrenchment has also affected a significant increase in the rates of
unemployment within each of these sectors of the economy (Lohr, 1981).

It is interesting to note that certain areas of the South and Southwest are
already beginning to experience the strains of rapid expansion and dislocation. The social costs of this expansion have mushroomed in Phoenix,
Houston, and New Orleans (Sale, 1980).
It would appear that the presently
vibrant economy of the Sun Belt will not escape the twin crisis of urban
decay and economic decline. Where would relocation be after that?
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Capital Investment
It has been suggested that the amount and direction of capital investment by
U.S. industry is not adequate to meet the challenge of foreign competition.
The declining profits of American industries have made it increasingly difficult to keep pace with the technological and plant investments being made
by competitors from other nations. Consequently, American products are
increasingly more costly and less effective than their competitors. Recent
reports also indicate that when capital has been made available American
industries have failed to make appropriate investments. For example, during
a period of energy scarcity the American automobile industry failed to retool its plants to produce more efficient cars. This decision was made
despite the availability of capital and contributed to the steep decline In
productivity within industry. Relatedly, the American steel industry
developed technologies which substantially reduced the unit costs of producing a ton of steel.
Instead ofimnaking the capital investments necessary
to immediately apply this technology, steel manufacturers chose to continue
operating with their less efficient plants (Lohr, 1981). The Japanese,
however, discovered, refined, and applied these techniques, much to their
advantage.
Inflationary Spiral
As was suggested earlier, inflation has become an almost characteristic
feature of the American economy. In recent years the inflationary spiral
has begun to accelerate. This is in part a consequence of the inflationary
expectations that have been built into the economy (Silk, 1980).
In effect,
manufacturers and labor establish the future price of their goods and
services in relation to the rate of inflation. Each group wishes to advance
economically and consequently demands a price or wage increase beyond the
rate of inflation. This dynamic is repeated throughout the economy and
effectively guarantees increased rates of inflation over time.
An increase in the inflation rate also affects a corresponding rise
in the prime interest rate (Silk, 1981). Consequently ailing industries
troubles are further compounded by the necessity of borrowing at high rates
during a period that demands relatively substantiallreturns on investment
capital. These circumstances may discourage borrowing which in turn reduces
these companies investments.in new equipment and technology. Such a decision
then adversely affects the competitive position of a corporation over time.
Alternatively desperate companies might borrow beyond their capacity to repay
and thus mortgage the future health of the firm, all of which destabilizes
the economy even more.
Short-Term Planning
In recent years American industries' emphasis upon short-term profit margins
has undermined its competitive standing. This imperative has reduced various
corporations' capacity to develop investment policies which favor the long-
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term intersts of the industry. The focus upon short-term growth demands
investment policies which yield immediate dividends. This approach frequently requires that industries invest or diversify their capital in other
already profitable areas of the economy. Concomitantly, these decisionmakers
are less inclined to update the equipment, technology and labor skill of the
parent industry because of the substantial outlay and negligible payoff
initially associated with such policies. It has been suggested that this
almost exclusive reliance upon short-term profit margins as a barometer of
corporate health effectively undermined the productivity and competitive
standing of a number of America's basic industries.
Secondly, American managers are increasingly selected to lead a corporation
on the basis of their financial expertise. Conversely this decisionmaker is
generally less attuned than his corporate predecessors to the particular
characteristics of a product or an organization. The new decisionmakers
are characterized by a set of skills which (1) are transferable between
industries and (2) emphasize interorganizational investment or diversification as a means of increasing the profit margins of a parent industry.
Policies of the Public Sector
Recent criticism suggests that the public sector has contributed to the
decline of American productivity. These reports have indicated that the
taxation policies of the Federal government and certain states have not
encouraged corporations to invest their profits in long-term capital
expenditure projects such as plant renewal and technological development
(Bluestone et.al., 1980 and Rohatyn 1981).
Instead these formulas have
focused on the short-term profits and circumstance of American industries.
Consequently the Reagan Presidency and both Houses of Congress have
recommended an accellerated depreciation allowance for plants and equipment. This tax incentive plan is expected to revive industry by encouraging corporate executives to rebuild their plants and invest in the
development and application of advanced technology.
Furthermore, the proportion of the G.N.P. absorbed by the public sector,
especially human services, is viewed as economically unproductive. It
has been argued that the government employs essential capital in various
types of service programs which do not contribute directly to the industrial expansion of the society. Certain critics have therefore
suggested that much of this capital should be redirected to industries
that require huge sums of money to finance their future stability and
* The short-term investment policies of American industry can be traced to

at least two variables. The structure of American corporations almost
by defination insists that corporate managers focus upon short-term
objectives. In effect, the validity of an American corporation is defined to a significant extent by its quarterly dividends and report.
Therefore short-term diversification policies rather than long-term
capital investment plans have been emphasized by American corporate
manaaers (Lohr. 1981).
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expansion and in turn the larger societies (Rohatyn, 1981).
Finally, the regulatory policies of government have been identified by some
as cumbersome and costly. Various industries have suggested that these
regulations increase the costs of producing a good or service. Consequently
they have charged that government regulations contribute to the
(1) inflationary spiral, (2) decline in capital available for long-term
investment and (3) energy industries inability to discover new sources of
domestic oil or gas and thus the nations increased dependence upon foreign
reserves. Many industries have therefore demandcd a sweeping deregulation
of government standards that they feel have affected the practices of the
private sector.
Responding to the Problem:

The Stockman and Rohatyn Plans

Two plans have recently emerged as a real and potential line of attack on the
economic ills of the United States. Felix Rohatyn and David Stockman are most
frequently identified with these two economic packages. The Stockman plan
has been adopted by the Reagan administration and presently is being considered by the U.S. Congress. It is consonant with the point of view of the
conservative wing of the Republican Party. Just as importantly, the more
moderate segments of the Republican Party have accepted a number of this plans
basic premises (Weisman, 1981 and Silk, 1980).
Alternatively the Rohatyn plan has been described by a number of liberal
journals as a potentially useful platform for the Democrat Party (Rohatyn, 1981).
The recent failures of traditional liberal ideology, the present ideological
void of the Democrat Party and Rohatyns role in "reviving" the New York City
economy with a similar plan suggest that this approach may underpin the
policies of the Democratic Party in the latter half of the decade.
The Stockman prescription recommends laissez faire policies of the 19th century
as an antidote to the present ills of the American economy. This approach is
based on supply-side economics which presumes that the transfer of capital from
the public-sector to the private will increase the productivity of that capital
and thus increase the output and employment capacity of the entire society.
The more rapid the transfer of capital, the more quickly the economy will grow.
It is on this basis that the Stockman plan emphasized tax cuts for business.
It also was intended to cut taxes to individuals, especially to the more
affluent wage earner. The rationale for favoring the interest of business and
the affluent is that these segments of the society are most likely to invest
their tax savings and thus contribute to a more robust economy
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Furthermore, the architects of this plan insist that tax cuts be made concurrent with a balanced Federal budget (which will decrease inflation) and
increases in defense expenditures (which will invigorate the economy).
During a period of modest economic growth it is therefore assured that
there will be substantial cuts in human services spending. The savings
made from the service cuts can then be used as initial revenues for the
defense increase. The deeper the cuts, of course, the easier it will be
to balance the budget at the same time.
The Stockman plan also intends to deregulate specific Federal standards
and laws. This policy would lift price ceilings on oil and gas as well as
open environmentally protected lands to energy exploration. This deregulation is expected to provide the energy industry with the necessary
capital and incentive to expand their domestic output of energy. An increase in domestic production and greater conservation of oil because of
the higher price is expected to reduce this nation's dependence on foreign
oil. This combination of factors is expected to reduce inflation and
increase the efficiency as well as productivity of the economy.
Numtrous critics have pointed out the endemic tensions in this design. We
will mention a few economic ones in this section. The Stockman plan presumes that it can reduce inflation while cutting taxes. At the very least
such a premise is inconsistent with recent historic data (Rothschild, 1981).
Secondly, it seems highly questionable that the huge outlays for defense,
coupled with the diminished tax revenues, make it possible to balance the
Federal budget. Finally, a policy directed toward the deregulation of
energy and increased exploration of oil or gas in environmentally protected lands presumes that the energy companies will use their greater
profits to expand domestic energy supplies by further developing tradi- ,
tional and alternative sources of energy. The previous sections of the
analysis, however, suggest that the present predisposition of American
companies is to invest on the basis of short-term profits. Consequently,
the greater profits of the oil industry may not contribute to more longterm investments in energy exploration, but rather an accellerated effort
to diversify their portfolio of profitable holding companies (Bluestone
et.al., 1980 and Lohr, 1981).
The Rohatyn Plan
A second plan has been developed by Felix Rohatyn, the former head of the
Emergency Financial Control Board of the City of New York. Given the
problems in Stockman's program, it may become increasingly attractive in
the mid-1980's, and thus deserves careful scrutiny. He generally proposes
that "to develop the parts of the United States that are failing, a
Reconstruction Finance Corporation (R.F.C.), should be created in the 1980's.'
(Rohatyn, 1981). The R.F.C. would be based on the N.Y.C. Emergency Financial
Control Board Model in as much as it would require a partnership between the
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financial community, public sector and labor.
R.F.C. would be generally intended to:

Mr. Rohatyn suggests that the

"...restructure basic U.S. Industries, to enable them to
take their place as healthy competitors in the world
markets; and to develop a regional policy whose aim will
be to maintain the U.S. as a country in which all geographic areas (and thereby all classes and races) share
the burdens and benefits this country has to offer."
(Rohatyn, 1981).
The primary function of the R.F.C. would be to provide equity capital to our
older industries. These resources would be distributed to those industries
and regions most desperately in need of such financing. This would specifically result in an infusion of capital to the older urban areas and troubled
industries of the Northeast and Midwest. These monies would be used to provide low interest, long term loans to municipalities and certain industries.
Such capital would enable local governments to rebuild portions of their
infrastructure (sewers, bridges, mass transit, roads, etc.). Just as
importantly, those faltering industries which are considered to have a
realistic chance of long-term survival would be the beneficiaries of such a
plan.
The R.F.C. would be structured along the lines of the New York Municipal
Assistance Corporation. It would be publicly accountable but according to
Rohatyn, run outside of politics. This quasi-public organization then would
be able to provide capital and "negotiate the concessions that have to come
with it."
Rohatyn Identifies a number of potential sources of capital for
this reconstruction plan. Large lending firms such as banks and insurance
companies might be persuaded to convert some loans to preferred stock and
commit additional capital to this project. Special classes of security
could be created to enable unions to invest a portion of their pension funds.
Finally, this Federally guaranteed investment might attract the surplus
capital of a number of O.P.E.C. nations.
The favored investment position of certain industries and municipalities
however, would be achieved at substantial costs. The R.F.C. would demand
"stringent concessions" from those parties most directly benefiting from
such loans (Rohatyn, 1981).
Rohatyn refers to the New York City experience
to illustrate the types of concessions. Relevant unions would be required
to tradeoff wage concessions and work rules that diminish productivity for
increased job security. Local governments would have to balance their
budgets within a relatively brief period of time. Alternatively, loans to
the private sector might require phasing out weaker parts of certain industries, the modification of labor contracts and an ongoing search for
ways to increase budgets within a relatively brief period of time.
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The potential implications of this apparently redistributive plan must be
examined closely. It is important to note that the resources for this project will in general have to be released from the most capital rich segments
of the domestic economy. Rohatyn suggests that banks and insurance companies
must provide a substantial amount of the capital necessary to fuel this project. Given the magnitude of their investment, these financiers will in all
likelihood demand to monitor the direction of and return on their capital
outlay. This condition of investment would be translated into the substantial if not dominant presence of these institutions on the R.F.C. board.
As Rohatyn has noted, representatives of labor and the public sector would
also sit on this board.
It must be presumed, however, that their roles and
influence to a great extent will be defined by their capacity to finance this
project, one admittedly weaker during this period of economic decline
(Rifkin, 1979).
Furthermore, only certain segments of the private sector will be able to
contribute to the R.F.C. Many industries have also experienced steady
decline during the past ten years. The portion of the economy most able
to direct substantial sums of capital to the R.F.C. are those industries
that have maintained or increased their profit margins during the past
decade (Rohatyn, 1981 and Tabb, 1981).
In order for a growth industry to
participate, it must have very substantial profits and significant sums of
excess or equity capital.
In effect then, those segments of the society
which play an increasingly dominant role in shaping economic decision making
will be asked to finance reconstruction. Given this plan's dependence upon
significant sums of private sector capital, there would seem to be little
alternative to that dominance. This dominance would ultimately mean that
the most powerful monopolistic sectors of the economy would be formally defining the public policy of the late 1980's.
Other consequences of this plan more specifically affect the long-term
interests of unions and the service sector of the economy. It would appear
that certain independent functions of unions would be seriously compromised
by the demands of this fresh infustion of capital into suffering industries
and regions. Additionally, the requirement that Metropolitan areas maintain
a balanced budget effectively underwrites a gradual contraction of various
services. The experience in New York City suggests that there will be
substantial shrinkage in the sanitation, education, health, regulatory and
housing sectors of the service economy. Additionally, certain elements of
the city's infrastructure have also been allowed to deteriorate (roads,
subways, etc.).
In effect, the City had to tradeoff certain services and
the maintenance of its physical plant to achieve a balanced budget in the
short-run. These same tradeoffs will be demanded of Metropolitan areas
and regions that must do business with the R.F.C.
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Comparison of the Two Plans
The Rohatyn and Stockman plans do have distinctive features. The former plan
relies on a formal partnership between business, labor and government. The
idealized intentions of this plan are a fundamentally liberal formulation
which sees public or quasi-public mechanisms as a means of reviving private
capital. It intends to minimize the short-term discomforts of the flight of
capital from Northeastern and Midwestern urban areas. Unlike Stockman, the
Rohatyn plan dictates the gradual, but pronounced contraction of basic
services. This policy effectively combines many of the characteristics of
neo-liberal ideology which is being articulated and developed by the
Democratic Party's emergent leadership. The R.F.C. is therefore likely to
be a centerpiece of the Democratic Party's economic policies in the 1980's.
The Stockman plan represents a more conservative definition of and response
to the present economic decline. It differs from the Rohatyn plan inasmuch
as it is dependent upon a rapid contraction of services. Relatedly the
plan's laissez faire underpinnings implicitly encourage the continued, rapid
transfer of capital from the North to the South. Stockman's policy is therefore likely to trigger a substantial reaction from those regions and elements
of the population that are adversely affected by this rapid transfer of
wealth.
Ultimately, however, these conservative and neo-liberal conceptions of the
present problems and their solutions are fundamentally parallel. Each will
contribute to further consolidations of power within the private sector.
Concomitantly, each of these approaches will oversee a transfer of various
kinds of decision making and power from the government to the private sector.
Finally, the Rohatyn and Stockman plans guarantee that the service base of
municipalities within the Northeast and Midwest will contract substantially
during the 1980's.
The Service Economy
Nevertheless, the Rohatyn and Stockman plans most fatal flaw is their common
misreading of the present and future structure of the American economy.
Their approaches insist that American capital be invested in traditional
goods producing industries. These industries are considered the primary
foundation upon which the future economic structure of the society must be
built. Perhaps most importantly, the resources for this reconstruction of
basic industries will (in great part) be drawn from the service sectors of
the economy, sectors expected to contract drastically in the coming years.
The rationale for this redistribution of resources is that traditional manufacturing sectors of the economy have a greater productive capacity than
service industries and are therefore able to contribute more to the present
and future health of the economy.
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These analyses, however, have paid insignificant attention to the vital link
between service industries and the present as well as future development of
the economy. As Emma Rothchild has indicated, of the five major industrial
nations, the U.S. has the lowest proportion of its civilian population employed in industries defined as manufacturing, mining and construction
(Rothschild, 1981).
In this sector of the economy, the U.S. employs 30%
of its civilian population compared to 44% in West Germany or 38% in
Britain (Rothschild, 1981). Just as importantly, the positions are the
same if we isolate manufacturing: the U.S. has less than 23% of its total
civilian employment in manufacturing, compared to 35% for Germany, 27% for
France and 25% for Sweden. The Rohatyn and Stockman plans' presumption that
this sector of the economy is capable of functioning as the primary source
of employment would seem to be misguided in both relative and absolute terms.
The conservative and liberal formulations of reconstruction are also not
consonant with the present trends of the economy. As Rothschild indicates
food, health and business services produced more than three million new jobs
between 1973 and 1979. This sector of the economy generated more than 40%
of the new private jobs created between 1973 and the summer of 1980. These
three service industries' employment increased three times as fast as total
private employment and sixteen times as fast as employment in the goods
producing or industrial sectors of the economy.
Eli Ginzberg has suggested that the contribution of government services to
the economy is far greater than generally imagined. He suggests that when
"the contribution of the private non-profit sector is added to that of
government, the not-for-profit sector accounts for more than a third of the
total employment and nearly a third of the G.N.P. (Ginzberg, 1981). He also
rejects the notion that such employment and expenditure are at a cost to
the "productive" side of the economy. Ginzberg's analysis is persuasive:
"The argument...is belied by the historical record of
the very period that has seen the rapid expansion of the
not-for-profit sector. For the past several decades, the
agricultural and the automotive industries were the
movers and shakers of the economy both at home and abroad.
The role of Federal government expenditures in research
and development and in the operation of the agricultural
extension service, which was in effect a technology transfer
enterprise, was crucial to the enormous gains of output per
man hour and per acre of the country's farms. Similarly,
it was Federal, State and local outlays for highway building,
greatly enhanced by the Eisenhower administration's interstate
highway legislation of 1956 that contributed to the prolonged
prosperity of the automobile industry..." (Ginzberg, 1981).
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Ginzberg's most compelling argument concerning the value of services to the
present structure and future development of the economy relies upon the concept of human capital. He indicates that between 1950 and 1979, total
expenditures for education increased from 8.3 to 151.5 billion dollars
(Ginzberg, 1981). Approximately 125 billion of this total investment was
made by the public sector. Investments in higher education increased 30
times from 1.7 to 48.9 billion dollars. The public treasury covered twothirds of this expenditure. Finally, during this same period, investments
in research and development jumped from 13.5 to 57.6 billion dollars. The
government covered approximately two-thirds of this bill in 1960 and
approximately 50% in 1979 (Ginzberg, 1981).
Ginzberg also notes that increased human capital formation was facilitated
by the substantial investment in the country's health care system between
1950 and 1980. This expansion was stimulated by expenditures from both
government and non-profit institutions such as Blue Cross. He suggests
that "in 1950, expenditures for medical care were 42 billion with consumers
paying $4 of every $5. In 1980 these expenditures had climbed to 240 billion
with the government providing $2 out of every $5 and private and non-profit
insurance most of the rest." (Ginzberg, 1981). The present structure and
future health of the American economy demands an increasing outlay of resources for human capital formation or services. It was within this context
that Ginzberg suggested:
"The U.S. cannot maintain its position among the industrial
nations of the world unless it pursues policies that encourage
the greater use of resources in which the country has gained
a comparative advantage as a result of its generous investment
in human capital...What is needed is not reindustrialization
but revitalization.
Since people represent the principal input of an advanced economy,
and since their contributions will vary according to their endowment, the developmental opportunities and their motivation, the
nation should pursue policies aimed at strengthening its human
resources (Ginzberg, 1981).
Quite clearly the present and future economic structure of the U.S. requires
that at least equal if not greater attention be paid toward expanding and
developing the service domain as has historically been accorded the goods
producing sector. Any redevelopment plan which does not consider the
increasingly important function of the service domain and changing
structure of the economy is doomed to failure. Rohatyn and Stockman have
chosen to develop remedial prescriptions which presume that the present
and future economic structure of the U.S. does and can resemble a 19th
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century goods producing model. Stockman has little understanding of the
shifts in structure. This, in part, explains his interest in grafting a
19th century Laissez Faire model of goods production on an essentially service
economy. Alternatively, Rohatyn has at least a preliminary recognition of
these fundamental changes. This understanding however, is at best superficial given his belief that the trend must be reversed if the society is to
regain its competitive and productive advantage. Such a reversal would require an increased outlay of resources for traditional goods production
industries and a declining investment in services.
There is one other fundamental flaw in the reinudstrialists' plans, a flaw
that relates directly to the history of human services. There are historical
reasons for the expansion of the service economy. These issues have been
as much ignored by Stockman and Rohatyn as they are experienced and understood by every human service worker.
Economic Development and the Rise of Human Services
As the first sections of this paper make clear, the economic plans of Stockman
and Rohatyn contain a social vision, one that is as fundamental to their
economic scenarios as is a balanced Federal budget. That vision incorporates
an image of communities as organically self-sufficient and, if not homogeneous,
capable of interlacing their personal, familial, and voluntarist supports
together in ways that make "belt tightening" possible. The underside to such
a vision, however, is that such community and familial cohesion must exist if
wide-scale social disruption, with all its attendant costs on a fiscally tight
balanced budget, is to be avoided during the painful process of altering
economic and social priorities.
Even a cursory look at the personal, social, and community supports within
our society today suggests that this vision may be as erroneous as were those
of the anti-industrial Utopians of the 19th century. Their concerns, of
course were social and not economic. Sickened not by the declining rate of
profit but the coarseness of industrial society, they were to call for a
return to a simpler, more pastoral world of the past. They saw industrial
blight, and sought out rural cottage industries; they smelled the filth of
crowded tenements and turned to the expansive countryside for relief; they
grew sick at the sight of emaciated children, and looked to the craft and
agricultural production of small farms as their haven. Unfortunately, when
they attempted to graft their rural vision on to a modern industrial world,
they found that the economic laws of the market had transformed the countryside, making their dreams impossible. For example, in place of small farms,
complete with close-knit families and dairy cattle, they found huge blocs
of land filled with thousands of wool-growing sheep owned by textile industrialists (Marx, 1977).
Likewise, the small conmodity-producing candle
stick maker, baker, and tinsmith -- all integral to 18th century life -were gone, driven to urban areas. Their own small, close-knit markets had
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been lost with the rural exodus to the large scale, urban manufacturing districts.
The transformed social reality developing alongside the economic drive of 19th
century industrial expansion crushed these dreams quickly. The organic, closeknit, and self-sufficient units necessary for communal support no longer existed.
If we assume that the economic drives of capital have continued throughout the
20th century, it clearly seems to follow that more social transformation has
occurred. This change has in turn generated further social dislocation and
alteration of community life -- a life that Stockman and Rohaytn must account
for within any viable economic scenario for the future.
Indeed, we can only understand the rise of the late 20th century service
sector as the inevitable institutional response to the further alteration of
social life under American capitalism. For just as large-scale factories of
the 19th century have been replaced by larger-scale, 20th century conglomerates, the social fabric has been altered in even more atomizing, individualized
forms than were seen in the past. If one doubts this, try to identify what
period the following picture describes:
Though only a few miles from the center of the greatest
metropolis of the land, Queens County and much of Brooklyn
were still semirural..., and many families were as dependent on small-scale agriculture as on the industrial commercial employment of the men in the family. North of what
is now the midtown area, Manhattan itself was more bucolic
than urban, and pigs and goats were often seen along the
East River as far south as 42nd Street. At a time when
men worked 10 or 12 hours a day, six days a week, much of
the care of urban livestock and gardens inevitably fell to
women -- quite apart from the fact that such tasks were
theirs by tradition...less than I purchased bread, and
almost all bought huge amounts of flour...with families
averaging 2 pounds of bread and flour consumption a day.

(Smuts, 1971).
The Age of Jackson in the 1820's? Around the Civil War? These statistics
emerged at the turn of the 20th century (Braverman, 1974). The bucolic image
of Brooklyn homemakers baking all their bread and canning their food, let alone
of pigs wandering on 42nd Stree-t, seems far removed from the urban reality of
today. We buy our bread and canned vegetables, which has increased commercial
services substantially. Additionally, 42nd Street's services range from the
worst street hustle to shelters for the 8,000 runaway and abused children who
can be found in the Times Square area on any given day (New York Times, 1980).
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The social fabric is indeed different, and the inexorable drive that reindustrialization would intensify has made it so. As Braverman wrote:
But the industrialization of food and other elementary
home provisions is only the first stage in a process
which would eventually lead to the dependence of all of
social life and indeed the relatedness of all of humankind, upon the marketplace. The population of cities,
more or less completely cut off from a natural environment by the devision between town and country, becomes
totally dependent upon social artifice for its every
need.. .Thus, the population no longer relies on the
community, elders, children, but with few exceptions
must go to the market and only the market, not only for
food, clothing, and shelter, but also for recreation,
amusement, security, for the care of the young, the old,
the sick, the handicapped...(Braverman, 1974).
It is thus neither accident nor the whim of 19th century "do-gooders" that
produced the modern set of commerical and human service organizations that
interweave within every neighborhood's basic functioning. Be it movie house
or nursing home, supermarket or childcare center, these new organizations
exist because thesocial changes of modern life demanded they be created.
While the ongoing confrontations between classes played no small part in the
development of such services, they wouldn't exist if there had been no
expressed societal need for them (Braverman, 1974). Put simply, the march
from small-scale to large scale capital organizations to world-wide conglomerate is matched by the quieter but no less profound steps from tightknit families in multi-generational communities to the single-parent or
unmarried, relatively transient individuals of today. The more powerful,
centralized modern economic organization, with widespread needs and farflung interests needs the readily available, more atomized individual able to
move quickly or adapt readily to changes in the ever-shifting marketplace.
While materially better off than their 19th century counterparts, there is
little question that they are also more alienated and alone. Lacking the
kinship and communal supports of the past, the late 20th century employee
therefore must look to institutional services in time of need -- mental
health clinics for emotional stress, hospitals for illness, nursing homes
for aged parents, childcare for their young...just the facilities that must
be curtailed under reindustrialization.
The "reindustrialist" are in many ways the Utopians of today, for their
vision calls forth a social image of community and family life that by
definition does not exist. They have one very real advantage over the
Utopians, however -- the institutional and political power to try and make
their vision come to life. It is therefore that much more important analyze
why their plans cannot work. As has been suggested, communities are no longer
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socially equipped to cohere around any widescale set of social problems without broad institutional support. Consequently, the economic plans of
reindustrialization will necessarily create a level of social costs far greater
than ever before -- too great to either balance budgets or curtail large
sections of the social service sector, let along "cure" inflation.
There are innumerable ways in which we can show how the huge social costs of
reindustrialization will undermine economic projections. For example, a
trimmer revenue base can hardly pay for the needed expenditures necessary to
rebuild the deteriorated infrastructure of our cities. For instance,
$33 billion is required for 20% of all bridges that need major repairs or
rebuilding. Additionally, 12,000 miles a year of interstate highways need
upgrading. It has also been suggested that $110 billion is needed to maintain
urban water systems, and that $5.3 billion to refurbish the New York City
Transit system alone (other railway systems for freight on a nationwide level
are staggeringl7h-f-h) (Choate, 1981).
Such infrastructural problems, as anyone who has ridden American mass transit
knows too well, has a direct bearing on economic and community revitalization.
Likewise, others have documented that the huge defense outlays will create an
even greater inflationary spiral in the future (Thurow, 1981). But we intend
to look at the broader implications of service cuts within the social welfare
state itself. What we are arguing is different: namely, that the very process
of cutting the social welfare state, given the transformation of social and
community life over the 20th cnetury, inevitably creates so many social costs
that its fiscal purpose of trimmer public efficiency is an impossibility.
This can be seen through the following examples which were drawn from the
social service literature. While brief and not intended to be all inclusive,
this literature presents a picture of an intensifying cycle of further social
and personal distress that the state will have to address. The medical research by Brenner and Cobb (Brenner, 1977) on the effect of unemployment and
plant relocations (a more devastating problem than unemployment alone, due to
its permanence) upon individual stress is most telling. For every 1% increase in national unemployment, Brenner found that there are 38,886 more
deaths, 20,240 more cardio-vascular failures, 494 more deaths from chirrohis
of the liver from alcoholism and more suicides will occur above annual
averages (Brenner, 1976). Furthermore, those of us in social services know
that imbedded within each stress-laden statistic exists multiple social
realities. Frustrated husbands beat wives, who must seek counseling or
police protection; children upset by family discord truant and their grades
plummet, necessitating further family interventions from the outside.
Eventually, as Brenner documents, such stress culminates in more severe health
and emotional problems, necessitating expensive institutionalization and bed
care. All of this occurs well before his carefully correlated morbidity increases
Indeed, the financial costs for increased institutionalization that
are related to unemployment increases are staggering.
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Increase in Institutional Use

Cost

Suicide

4.1%

Mental Hospitalizations

3.4

82 million

Stress-related physical diseases

1.9

1,372 billion

Homicide

5.7

434 million

$ 63 million

These costs are all based on financial data from the early 197e's which, given
inflation rates since then, suggests how much higher they now are. Such figures
also err conservatively by not estimating the loss of wage earnings -- and tax
revenues. As the tax revenues from such earning are part of the reindustrialists' assumptions about growth and spending (just as these social costs are
not) their loss from the workforce can only further undercut such plan's
vitality.
Brenner's figures as any social worker knows, suggest that widespread unemployment and plant relocation is as much a process as it is statistical outcome of dollars and increases in institutionalization. Such lay-offs and
retrenchment do not force people out of work one day and into the hospitals and
clinics the next. Their toll is slow yet cululative.
Let's look more closely at the projected slashes in the services. As the press
has frequently reported, one of President Reagan's most popular campaign slogans
was "Let's Put America Back to Work Again!" The search for funds for investment
capital in high growth industries has necessitated the slashing of the public
and social service sectors -- health service agencies, retail stores, service
firms involved in contract work, etc. But who works in these services? And
where would they go, if laid off?
The reindustrialists might assume that either these workers would easily
transfer to other, skilled jobs opening up in the South and Southwest, or would
stay home and maintain the family while others took over financial responsibilities. This presumption is incorrect, however. The service sector, with
its lower paying and less skilled requirements, is primarily female and disproportionately Black and Latin (Braverman, 1974). Such work has always had its
limitations for either advancement or transfer to other sectors, which explains
in part the non-competitive wages these workers receive (about 40% less than
operatives in large-scale private industry).
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family responsibilities of service workers. The relatively fluid structure
of the service sector has made it attractive to many women because of the
changed nature of family life in the late 20th century. As the statistics of
every social service agency show, the number of divorced women and single
parent families nearly tripled between 1970 and 1975 (Schorr, 1979). Just as
importantly, the number of children living in one-parent families increasing
by 60% in the last decade. By the age-of 18, nearly one out of two children
will have lived in a single parent household.
Such statistics are magnified for Black and Latin women (Schorr, 1979). The
pressing family needs of many service workers as both breadwinner and
nurturer decrease the likelihood of easy access to skilled and/or distant jobs
(without easily available, inexpensive training). These job losses (given
that their family responsibilities will not cease), will increase this population's financial dependency on the state through welfare and welfare-rerelated services. As Great Britain's Margaret Thatcher has found to her
dismay, revenue costs for services have continued to accelerate despite the
drastic slashing of services (New York Times, November 11, 1980). The same
phenomenon was recently documented in the Wall Street Journal, where it was
reported certain states' welfare costs tipled as unemployment increased
(Wall Street Journal, January 28, 1981).
Any social worker experienced with the multiple responsibilities and concerns
of single parents would understand these dynamics immediately. It has been
repeatedly reported that such people have few options beyond the application
for relief. The problems of single parents, have already been acute, and
must be exacerbated by plans of reindustrialization. Studies reveal further
that single parents' children are twice as likely to suffer from moderate to
severe emotional distress, which adds to educational and mental health demands
(Ross, 1975). When one remembers that unemployment in general will increase
the number of single parents (for divorce rates of the unemployed and underemployed are about 1/3 higher than for those with regular employment , we
can then expect drastic increases in welfare,,unemployment benefits, Medicare, etc. This will occur even with a raising of requirements for such
entitlements. After all, larger numbers of people are going to have their
living standards lowered.
*This problem speaks to other financial drains and economic instabilities as
well. First, the unemployment funds of states have been escalating in the
past year where over 11 states averted bankruptcy through Federal assistance-to the tune of well over $5 billion, money that must be paid for somewhere
and given predictions on unemployment for the next few years, likely to continue. Furthermore, the loss of such service workers from the job roles means
that they will be spending less and less money on the prepackaged foods and
fast food chains, retail shops, laundries, etc., that they depended upon for
their families' maintenance while they worked Over time, their loss creates
other cutbacks in commerical services, lowering wages and tax revenues, increasing welfare rolls, etc. All of which intensifies the cycle.
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more contradictory -- when we look at the collectively shared problem of crime.
The relationship between unemployment, community supports, and crime is multidimensional. At one level exists the relatively straightforward -- albeit
highly irrational -- financial costs of crime and criminal justice. Ordinary
crime on the streets and in the communities* (as it is imagined by most people)
has increased at a higher rate in the past five years than at any other time in
history. Brenner estimates the increases in prison admissions will cost an
additional $210 million a year (Brenner, 1976). But such figures belie the
financially strained reality of the problem. That reality is best captured in
two recent New York Times headlines that appeared on the same day: "Court
Order May Cut Number of City Jail Inmates" and "1980 Called Worst Year of
Crime in City History." (New York Times, February 28, 1981). At this moment,
I out of 99 convicted felons will go to prison, and yet New York jails are
bulging at 150% capacity (New York Times, February 28, 1981). The two headlines
speak to the social havoc that occurs when people are chronically unemployed in
cities unable to cope with increased service demand. The increased incidence of
crime in turn affects the increased costs of processing cases, lawyer's fees,
social services for families, the period and nature of incarceration as well as
probation/parole services.
In the past such judicial costs, while hardly adequate, minimized state and
city expenditures on capital improvements for prison facilities. Presently,
as Choate and Walker reported, 1,300 of the nation's prisons are at or above
100% capacity. Addit~onally, these facilities are so old they must be rebuilt
or substantially rehabilitated (Choate, 1981). Things have reached such
alarming proportions that much construction is proceeding under court order.
It has therefore been given a legal priority over most other capital expenditures.
With fiscal priorities going to social control and the concurrent increase in
chronic unemployment the vicious "crime-control-costs" cycle will be intensified. Furthermore, except for the brief financial benefits to construction
firms and their employees, this investment produces nothing except the control
facility itself. And as crime rates soar, the processing costs are unrelenting,
further draining a city of needed revenue. The effects of unemployment and
crime go beyond the almost-dizzying circle of cost pushes and pulls of an
overworked, overcrowded, and economically unproductive criminal justice system.
Their effects also relate to an amorphous issue most often called the "quality
of life," that, like air, can't be seen, touched, or heard, but once missing
is desperately needed. "There is a low, mean hiss in the land" is how Flora
Lewis described it, and the image of Detroit she wrote about was frightening:

* The ideological and social

reasons for the downplaying of white collar and
corporate crime during times of economic distress needs to be addressed in
any detailed analysis of crime, social justice, and public policy. However,
the subject matter is too broad for our purposes here. See the January, 1981
issue of Crime and Delinquency, Vol. 27, #1 for a thorough review of this
subject.
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In Detroit, writer Betty de Ramos offers some vignettes
of the mood, the smarling, deliverately nasty way people
are coming to treat each other, with no immediate provocation but their own despair. The aggression ranges from
insult, to bashing a stranger's car for no apparent reason,
to casual murder.
The struggle going on in Detroit these days is not just to
survive.. .The struggle is to keep from drowning your
troubles in Mad Dog or shooting your best friend in a
quarrel over 50 cents (Lewis, 1981).
Fear begets fear, which heightens aggression, which leads to violence. On a
collective level, there are now 140 million guns owned by private citizens,
most of whom never hunt game (Lewis, 1981). These numbers suggest the fear
is very active and has contirubuted toward an increasingly inward, insulating
focus on the part of more and more Americans. At a time when people would
seem to need to work together either to fulfill the reindustrialists' assumptions about social cohesion or to develop an active counter-response to their
plans, the level of community disorganization and hostility minimizes the
opportunity for collective activity. It is no accident that Detroit's city
streets are completely vacant by 6:00 every day of the week. Nor is it a
sign of social health that 50% of all Americans are afraid to go out at
night because of the fear of crime. The isolation thus continues, which in
turn increases our individual and collective vulnerability.
This collective anomie only thinly disguises the personal and familial tensions
for the perceived victim or potential criminal. The potential victim, if welloff, more actively spends income on safe housing, either by moving to new
areas or paying premium rents for cramped facilities ($1,200 a month for a
studio on New York's upper East Side is not an unheard of sum). (New York Times,
October 1, 1980). The loss in income from rent mpans less savings, fewer purSuch behavior decreases
chases, and, for those who can get it, more work.
an individual's potential for social and political activity, while advancing
the economic process of gentrification and housing segregation now common in
every American city (Tabb, 1981). The outcome on both levels is a more
atomized, more fractured community composed of individuals less able to
maintain themselves than in the past.
As for the potential criminal, a brief look at the description of arsonists
gives us an idea of how fulure economic dislocation can only increase social
problems and social costs.
The largest number of arsonists have been found
to be young, white males, with a history of educational and interpersonal
problems. They often do poorly in school and at work (New York Times, March 8

1981).
*If not evicted through cooping ventures or forced out through these premium rents,
the most common reaction for the poor, especially the elderly is to stay inside.
All the time.
**We are looking at the arsonist here, not at arson, where the social and economic
reasons are more varied and complex.
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Such personal problems make them likely candidates for firings and lay-offs
which, in a troubled economy, are part of a cost-conscious firm's retrenchment policy.
The reindustrialists would suggest, of course, that such firings are necessary -that the risk of triggering anti-social behavior must be taken, especially since
it is impossible to predict who will or won't commit arson. However, as arsonists
have been found to come from unstable, divorced families where the father was
absent or drank heavily (all measures of increased stress) there will be nowhere in our shrunken social service sector for such individuals to turn, no
preventitive measures available to handle the stress of family and personal
dis-organization. If one assumes that Brenner's figures are correct, then the
increases in unemployment and job loss will mean that more and more previouslyintact families will be disorganized by plant relocation. Consequently, the
likelihood of more anti-social behavior such as arson increases. "The fire
next time," besides being a political metaphor for oppressed rage, becomes the
"fire next door" -- fires which must be paid for by a community-at-large less
and less able to do so.
It is no wonder that almost every statement on reindustrialization at some point
refers darkly to the "potential explosions" that may occur if our society is not
stabilized financially. The brief analysis on the preceding pages, focused on
the relationship between unemployment and stress. It described the institutional
costs, of unemployment and relatedly the complex and costly social problems
which will be spawned by reindustrialization. There are other areas one could
examine, for example, the health costs of increased pollution and diminished
safety regulations that are expected to occur due to different types of deregulation -- but the preceding illustrations provide a sufficiently clear outline for social workers as to why the reinudstrialists cannot succeed on their
terms, in ending our social and economic problems.
Moral questions concerning the tacit decision to write off an entire generation
of young people, especially minority youth, as our economy is redesigned,
tightened, and retrenched over the 1980's have not been raised. The explosions
of Miami, created by young Blacks quite different from and more despairing than
their predecessors fo the 1960's, is so foreboding because no one is holding
out even a dim promise that their lot will improve, that tomorrow will be a
brighter day (New York Times, April 13, 1980). They know it isn't true, and
they've stopped listening. What such anguish and poverty portends can only
be initially reckoned with in the bleakest of terms by the reinudstrialists -terms that some of us may wish to struggle against in the future.
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CONCLUSION
In conclusion, while these two plans have areas of distinctiveness, they share
two fundamental assumptions which undermine any likelihood of success. Both
Rohatyn and Stockman presume that the future productivity of the society is
tied to its 19th century industrial and social base. Consequently, their
plans fall to consider the permanence and dominance of the service features of
the economy. Any plan which is intended to revitalize the economy must
establish (1) definitions of productivity; (2) investment policies and (3)social,
economic and political structures which are consonant with these fundamental
shifts. Quite clearly, Rohatyn and Stockman's plans are in conflict with the
present character, momentum and needs of the American exonomy. They are
therefore doomed at best to fail and at worst to retard the development of
the society and economy.
The service sector exists because community and social needs have been transformed in the 20th century. To imagine that communities can withstand service
cuts to the degree presently proposed without concurrent widescale; increasing
social costs is impossible. The outcome to such problems suggests that the
alternatives for the state will be either (1) revitalization of our economic
and human capital in new or transformed ways; or (2) a heightened level of
state power and control. This fluid political context provides human service
workers with the opportunity to help define which alternative emerges as
dominant.

is
10/29/81
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ABSTRACT
Cast within a framework derived from general systems theory,
the authors examine the domain of the social work profession.

Domain is first defined as having several components. These are
specified and fully expanded as Claimed Domain, Domain Competition,
Emerging Domain and Unclaimed Domain. This elaboration is followed
by a discussion of some of the constraints that impinge upon the

profession's ability to define and to choose its domain.

In the early eighties, the social work profession still
grapples with the issue of domain. In terms borrowed from general
systems theory (Berrien, 1968) it is suggested that domain is a
bounded sphere. Domain can be identified by some differentiation
in the relationships existing between the components inside the
boundary and those relationships that transcend the boundary. In
adapting this concept to social work, Kahn in 1969 stated that, to
a profession, domain is "a limited sphere of activity prescribed
by (1) its societal mission or goal, (2) its functions and methods
of practice and (3) its social problem areas or fields of service."
Each of these three characteristics remain under debate to the
present. Meyer (1981) admonisnes that we must define who we are,
and what we do, or others will do it for us. Social Work, in
January 1981 brought out its second issue on Conceptual Frameworks
in response to continuing uncertainty as to what social work's
purpose is and what it should be. Despite these uncertainties,
through the years the person - in - environment focus has endured

and prevailed (Compton and Galway, 1975; Briar, 1981). This focus
has led the profession to a dual orientation on both micro and macro
phenomena, that is, helping individuals and families and also attempting to humanize organizations, communities and social institutions.
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or modalities to address these orientations begining with social
casework and currently including social policy analysis and formulation, and social planning.
While the profession, at least theoretically, does control its
mission or goal and its methodological repertoire, it has much less
control over most of the third aspect of domain, social problems
areas or fields of service such as mental health and drug abuse in
which "turf is shared". Here, it is appropriate to cite Brieland's
(1981) succinct definition of domain. He declares that domain denotes what professional group is in charge of a particular area of
practice and who makes the decisions.
While we agree with this definition, in our view, domain may
be defined as a multi-faceted concept in which further differentiation leads to a series of definitions of domain components that can
be useful in their application to the profession. These are Claimed
Domain, Domain Competition, Emerging Domain and Unclaimed Domain.
(Waring and O'Connor, 1981)
Thus the major purpose of this paper is to present, describe
and apply a conceptual approach for the inspection of social work's
domain. It does, then, offer one kind of compass from which to take
a bearing on the profession. In our discussion, we will emphasize
that aspect of domain, the social problems area or fields of service
that continues to change in response to factors at the societal level.
We will also discuss some of the constraints on the profession in
establishing its domain.
THE DOMAIN FRAMEWORK AS APPLIED TO SOCIAL WORK
Since domain may be viewed as comprised of component parts,
the definitions of these domain components will be presented below.
We begin with Claimed Domain.
Claimed Domain - refers to what the focal profession asserts are its
goals, the practice methods (modalities) it uses to reach these, and
the social problemsareas in which these methods are applied.
Despite a lack of consensus about missions and goals, social
work has maintained a focus on the person - interacting - with environment even though difficulties in characterizing these interactions persist not only in social work but also in the social
sciences. However, in emphasizing one or the other of these foci,
the person or the environment, the profession has moved to develop
practice methods that address both. Social casework emphasizes
intervening with the person, while social policy and social plan ning emphasizes intervening with the environment. From about 1920
until the 1960's, social casework and its supervision were the profession's primary domain methods. From 1923, when Case Western
offered the first course in group work, through 1937 when Grace Coyle
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methods developed along with casework, though at a slower rate.
In the 1940's and 1950's, but particularly during the 1960's,
community organization methods grew and developed.
Yet, another practice method that the profession claims is
liaison or linkage. In 1972, Lubove urged the profession to maintain this part of its heritage in stating that:
"If social work could claim any distinctive function
in an atamized urban society with serious problems of group
communication and man's deprivation, it is not individual
therapy but liaison between groups and stimulation of social
legislation and institutional change." (pp220-221)
More recently social administration, social planning, social
policy analysis and formulation have appeared as part of the profession's methodologies. These macro interventions are intended
to more effectively influence the social structural arrangements,
institutions and organizations that affect and comprise the context
of practice and encompass clients' life situations. Nevertheless,
a majority of graduates are still entering the direct services,
that is, interacting with individuals and families (NASW News, 1973).
Among the fields of service, family and children's services
both in the public and private sectors are generally recognized as
a domain of social work. (Brieland, 1981) However, currently the
trend to job declassification within the public agencies is leading
to a situation of domain competition. While the income maintenance
system no longer attracts social work personnel in significant numbers, still the profession maintains its concern for social policy
within it. (Brieland, ibid) And professional social workers do
hold supervisory and staff positions within this domain.
Domain Competition - refers to the condition in which the focal
profession vies for control of either social problems areas or of
practice methods.
Competition for domain occurs for various reasons. One is
that changes at the societal level also change the size of domain.
The target population within the social problem areas may increase,
for instance, by being redefined or through population changes.
As established domains become ever larger, they become attractive
to other professions; an example is health. Another reason for
competition is that as new needs emerge, giving rise to new domains,
these are often perceived simultaneously by several professions,
some of which may have a fairly well developed and readily applicable technology. An example is the capture of state level administration of the human services by graduates of business schools or
public administration programs.
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as consultant,involve the supplementation of knowledge often acquired
through specialized work rather than professional training. Given
this circumstance, social work organizations tend to enhance their
status by turning for consultation to disciplines perceived as having
a higher status than social work. (Kadushin, 1977)
A fourth reason is that major social problems areas are so complex
that they require the application of existing knowledge from across
several disciplines, or the development of new expertise. An example
is gerontology, in which psychologists are interested in the cognitive
changes in the aging process, business school graduates are concerned
with pre-retirement and estate planning, and educators create programs
for the life-long learning needs of the elderly.
Under these conditions, social work faces domain competition
both in practice methods and in nearly all social problems areas. For
instance, the function of social casework, if it is seen as counseling with individuals, families and groups, is now being practiced by
others in the human services such as rehabilitation counselors,
marriage and family life counselors, and clinical psychologists. This
is largely because the numbers of people who now seek some form of
guidance have continued to grow, and this is perceived by several professions.
With the recent proliferation of the human services and with the
development of state and state-regional organizational structures,
new opportunities for employment in administration were also observed
by other professions, many with higher status than social work. Under
these conditions few social workers hold high level administrative
and policy positions in the human services. (Scurfield, 1979)
Many are occupied by business administrators, attorneys, physicians, and non-professional career civil servants. Even the
umbrella structures, such as Human Resource Services, that cover the
fields of child welfare, gerontology, mental health, and drug abuse
are generally devoid of social work leadership. (Gummer, 1979; Sarri,
1980) An exception is the community mental health movement, in which
31 percent of the administrators in community mental health centers
are social workers. (US DHEW, 1978) Another is family and child
welfare services.
Many of the social problems areas in which the profession practices are not only complex but are also located in settings dominated
by other disciplines. For example, the health field, including mental
health, in which one fourth of the NASW membership is employed, has
long been dominated by the medical profession. Thus, in controlling
policy such as hiring and budgets, it is physicians who ultimately
decide what disciplines will be employed and what their salaries will
be. Similarly, in other host settings such as schools, nursing homes,
prisons and the work place, the profession faces the same conditions.

-702-

Further, in some of these host settings such as schools, the dominant
discipline, education, is now influencing the requirements for certification for school social workers. More education courses and therefore
fewer social work courses are being insisted upon. Thus, conditions for
entry into a particular social work speciality are being shaped by
another profession.
Emerging Domain - refers to new spheres of activity that are generated
by new and unmet social needs resulting from the processes of social
evolution.
One such emerging sphere of activity which is a field of service
is family planning. While some of its roots grew from the planned
parenthood movement that emphasized spacing children and limiting family
size, family planning today is at the frontier of medical discoveries
that have enormous social, psychological and ethical consequences.
Infertility is being countered by new controversial means such as testtube fertilization and the recruitment of voluntary female hosts. Genetic
counseling and the use of amniocentesis for the prevention of birth
defects is carried out during pregnancy.
As more and more women in highrisk age groups give birth, a need for such counseling will increase.
(Selle, et. al., 1979) Genetic counseling prior to conception is more
traditional. Yet, as in the case of sickle cell anemia, it has profound
social and psychological ramifications. Further, family planning with a
responsible parenting and self-fulfillment focus is being offered to
thousands of adolescents in their early teens. As a social problem area,
this is an emerging damain of particular interest to the fields of religion
and of health which are likely to compete because of value differences.
(Calahan, 1969; Sklar and Berkov, 1974) Social work might offer family
planning services from a less biased perspective. It is the one profession
that attempts to integrate social and psychological aspects and, through
a clear translation of medical information, attempts to offer clients the
opportunity for informed decision-making.
Since social workers are already
employed in hospital clinics, child welfare agencies and schools, making
their services available for this particular function might involve reassignment or increased caseloads and might necessitate their receiving some
specialized training.
Having its origin in social work sponsored Travelers Aid is relocation service. (Smart, 1971) Relocation is a social concern across the
country, but especially where migration is consistently very heavy.
This holds for the sun-belt states of California, Florida and Arizona,
where many retirees and those who suffer energy shortages are moving.
Further, whenever there are dislocations and population shifts brought
about by industries' search for cheaper labor, by a large industrial
shutdown or by urban redevelopment, a need for assistance with relocation
occurs.
In 1977, the number of salaried employees transferred by their
companies was 22 percent.
(Perlis, 1977)
Such uprooting often produces
stress for all family membdrs - spouse and children - who give up friends,
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community, and contacts with relatives. Thus far many corporations
have ignored the problem. However, over the last two decades,
relocation management firms, on a fee basis, have provided corporations with services in finding appropriate homes in a desired community for those who are transferred. (Gaylord, 1979; Jorgensen, 1979)
Their services clearly fall short of meeting the needs of employees for
recreating their social support system and for adapting to what may
often be a very different cultural environment. Relocation, then, is
a natural service area for social work to enter. It fits with the
profession's values and methodology. It could be financed on a fee
basis through contracts for services between corporations and social
service providers.
For those abandoned by runaway or shut down
industry, the financing for this service would prbably have to come
from the public sector.
The profession has a long history, within industry and unions
and labor, which comprise the domain of industrial social work.
(Kurzman & Akabas, 1981) In the early part of the century, social
workers, consonant with their social activist values, worked in the
labor movement toward the founding of unions. A pioneer in planning
and providing an array of services in unions was Bertha Capen Reynolds.
(1975 Reprint) Some others have continued this tradition. However,
social work has had lesser involvement with industry; that is with the
work site and employers. Industry has been viewed by social work as
exploitative of employees, for example, by knowingly injuring their
health, and also as exploiting natural resources - both carried out in
the service of a profit orientation. Recently, there have been signs
of corporate responsibility to employees. One sign is the concept of a
"human contract . . . developed by labor and management around the conference table in a climate of cooperation . . . and administered by a
professional tribunal in industrial social work". (Perlis, op. cit
Further, in 1978 the first National Conference on Social Work Practice
in Labor and Industrial Settings was held in New York City. This threeday conference brought together one hundred masters' social workers
functioning in all aspects of industrial social work. In doing so, it
signalled a confirmation of the expansion of this practice damain.
While medical professionals offer some occupational health
services, and psychologists do some research on productivity, no one
profession staffs this domain in large numbers. (Fleming, 1979) Further,
the policy decisions to contract for services are made by employers and
unions. If social work can resolve its value conflict with industry,
that is, the work site, and view this arena as a major interface between
the person and the environment where prevention is possible, then it
might begin to develop and sell its services as a viable product.
(Jorgensen, op. cit) These services might be purchased on a contractual
basis as is done by Xerox in Rochester, New York, or social workers might
be retained as regular salaried employees, as they are at Polaroid in Boston.
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A second emerging or perhaps re-emerging domain in social work
is corrections. Within criminal justice, social work and corrections
parted company in 1915 when probation officers withdrew from the
National Conference cn Charities and Corrections, partly to protest
social workers' intention to fomalize educational training.
(Chute &
Bell, 1956)
In 1945, at the National Conference of Social Work, Dean

Kenneth Prey opened a debate, that, again, was to change history by
suggesting that social workers, who were committed to a theory of self-

determination, might also have an important role in trying to motivate
people to accept help and that this could be done even within authoritarian settings. By 1959, the National Association of Social Workers
had developed a corrections curriculum.
(Studt, 1959) However, until
recently the profession still limited its participation to juvenile
justice and to adult probation. Today there is evidence that it is
moving in small but noticeable numbers into other parts of the system,

such as police departments.
(Collingwood, Douds,
Woolf and Rudman, 1977; Burnett, et. al., 1971)

and Williams, 1976;

The entire correctional field is destined to expand due to a
combination of societal conditions. The population continues to grow,
even though its rate of increase has slowed. Accelerating technology,
unstable economic patterns, and a changing correctional philosophy all are contributing to a need for more social control. (Fox, 1977)
Therefore, corrections will continue to offer opportunities for social
work.
Corrections, like industry, has posed a value dilemma for the
profession.

Corrections is also a host setting in which social work

has a morelimited administrative and policy-making role. The exception
is in the area of juvenile corrections where,often,social workers administer and staff juvenile institutions and group homes. However, both
industry and corrections offer opportunities for clinical social work
practice.
(Waring, 1982) Further, in these two social problems areas,

there is little competition from other disciplines such as medicine,
psychology, sociology, and nursing, none of whom are represented in
large numbers and who are also, in these instances, employed in host
settings.
Unclaimed Domains- are those fully developed spheres of activity,
whether practice methods or fields of service, that are not claimed
by any profession.
Within the profession, there is an important unclaimed practice
method - research. Until very recently, social work did not prepare
research specialists.

For instance, although the Federal call for

evaluation is a decade old, only a few schools of social work have
prepared program evaluators. Social workers equipped to study the direct
services by process and by outcome are still
very few.
Rather, professionals with recognized research skills, especially those that mesh
with the social services sucn as psychology and sociology, have filled
this void.
(Austin, 1977) However, with the dramatic changes in social
work education during this past decade when the growth of doctoral
programs accelerated,

this situation may change.

Those services that
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might be expected to be staffed by social work researchers are the
larger family and childrens services. The need for data management
systems and for assessing the impact of services is also creating job
opportunities.
A field of service in which no one profession has yet emerged
as dominant or has been recognized as holding the major responsibility
is domiciliary care. (Morris, 1977) In a small way, church-sponsored
group homes, both for wayward and neglected children and for the elderly, have been in operation for many decades. Most have been under
social work auspices. With increases in child abuse and neglect and
with increases in the elderly population, this form of care probably
will expand, in part to prevent institutionalization and removal from
the community which is now seen as more expensive and less humane.
Kahn and Kamerman (1980), and Austin (1980) view domiciliary care as
a part of the "sixth social service" that is, "social care" along with
personal social services and family-centered psycho-social services.
At present, social work is strongly involved in administering and staffing domiciliary care for children and also for those elderly who are
in nonmedical settings. While some social workers are employed in
nursing homes, few nursing homes are owned or operated by professional
social workers who do not view themselves as proprietors or as managing
a service that produces profit. However, this is not necessarily congruent with the profession's move toward accepting the role of private
practitioner, though the profession may argue that such a move enhances
its status. New competitors for domiciliary care of the elderly are
likely to be members of the medical profession who do invest in the
nursing home industry.
Today, there is general agreement that assuring living arrangements
at the community level for dependent and deviant populations remains an
unclaimed domain, one for which no profession has accepted the responsibility. While the medical profession will probably continue to assert
its willingness to take responsibility for those who are physically
dependent, it would seem that social work, in consonance with its history,
values and skills, could expand its practice by acknowledging its competence to provide living arrangements for those who are developmentally,
financially and socially dependent. Even during times such as these,
characterized by economic uncertainty and political conservatism, society
demands provisions for dependent and deviant groups - those whom we profess to serve.
DISCUSSION

In making decisions about domain, the profession is constrained by
the broad environment of its societal context. One part of the context
is the social, political and economic climate which defines both social
problems areas and the extent to which funding will be made available.
Another part of the context is other disciplines with whom the profession
competes for turf. Some of these, such as medicine and psychology, are
older and greater in number, have politically influential membership associations, and have gained fuller acceptance and recognition. Others such
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as marriage counseling are younger and are now vieing with social work
for recognition and political influence. These newer professions are
supporting the movement to declassify social work positions and thus
expand their own employment opportunities.
Yet social work has its own history and uniqueness. This might
lead it to reaffirm its acknowledged claim to the fields of family
and children's services and to those practice methods it developed
and still dominates - social group work, community organization and
liaison-linkage. Further, challenging opportunities for all professions lie within unclaimed and emerging domains. The unclaimed
domains of domiciliary care and research for the social services and
the emerging domains of family planning, relocation and industry all beckon.
Whatever decisions the profession does make will be influenced
internally by its values and also by the stage of development of its
practice repertoire. Externally, such decisions are influenced by
forces at the societal level. These influences also lead to changes
in service delivery that may then lead to new practice roles. This,
again, has the potential effect of expanding the practice aspect of
domain. The profession then finds itself continuing to develop, but
without examining and, thus, consciously deciding whether these new
roles are what it wants and can perform well.
The profession can not keep waiting to define its domain - what it
wants to do and what it can do. If it does not, then in the words of
Carol Meyer (1980), the external environment will decide who social
workers are and what their purposes should be. Coercion will be
victorious over choice. What decisions will the profession have the
courage to make?
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SOCIOLOGICAL PERSPECTIVES ON THE ECOLOGICAL MODEL
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ABSTRACT
Germain and Siporin have written social work practice texts
which seek to integrate diverse material into practice through an
ecological model. Part of the integration deals with the issue
of micro-macro practice which has been a dichotomous issue
throughout social work traditions. Four perspectives which
Kemeny used to analyze a similar dichotomy in sociology offer
insights and caveats for social work to consider as it uses
general systems theory as a framework for practice. The four
perspectives are called the competitive, the inclusive, the exclusive, and the cumulative. This paper traces similar developmental notions in the sociological literature and notes ideas of
possible interest to social work.

The challange of social work professionalism is to incorporate into practice the skills and knowledge acquired from
experience in helping people and also the knowledge base of the
social sciences in order to enhance practice effectiveness. A
framework offered to service these ends is the general systems
theory as found in two major works, the "life model" of Germain
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and Gitterman and the practice model delineated by Siporin. 1 Both
refer to this framework as an ecological model. Germain titles
one of her books as an "ecological perspective' 2 and Siporin in
the introduction to his work
states the model is based on the
3
ecological systems view.
The Ecological Perspective
Germain states that the ecological perspective is an outgrowth of general systems theory and an attempt to improve on
several limitations of the theory. Three shortcomings of general
systems theory she notes are that it is not able to prescribe
interventive measures; its mechanistic vocabulary is repugnant
to some; and that its abstract constructs are difficult to apply
in practice. 4 The ecological perspective is a form of general
systems theory with guides for action in a vocabulary expressive
of meaningful human interactions and needs.
In describing the social work knowledge base, Siporin talks
of the value of general systems theory. He discusses general
5
systems theory, social systems, and ecological theories together.
He acknowledges some of their separate features and distinctive
areas, but feels their commonalities warrent their use together
under a common rubric.
One of the features of Siporin's work and also of the life
model is that it attempts to integrate some of the vast social
science knowledge base into a practice model useful to practitioners in various settings. This paper will illustrate that
this integrative effort is part of a traditional effort in the
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social sciences not unique to social work by comparing this to
ideas from the sociological literature. Problems, issues, and
caveats in the application of general systems theory to social
work practice emerge when using this comparison. The ecological
perspective is a positive contribution to social work practice
but one needing to be integrated with caution and with acknowledgement of limitations. A model is included comparing four
perspectives in the micro-macro distinction from the sociological
literature as means of analysis with comparative perspectives in
social work practice.
Understanding human nature is the essence of human inquiry.
But how to order knowledge to make sense of its finer points and
extensive varieties has lead to proliferations of disciplines and
methodologies. Some elements are ignored, trivialized, or
revered. Some paradigms appear immortal at times. 6 When ideas
are beyond explanations, we attribute meanings to eschatological
beliefs or to free will in human nature. Sarte said "what we call
freedom is the irreducibility of the cultural order to the
natural order."'7 He delineates in his works problems of mediating
the complexities of social forces with the existential nature of
human beings. This is a part of the classical sociological tradition as well.
Several writers attribute the basic development of systems
thinking to the early writings of Vilfredo Pareto. 8 Pareto
studied cycles of change using what he called a logico-experimental method which combined both grand theory and observation in
the study of nations as systems of power relationships. Pareto
postulates that attention must be paid to the total system of
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action, both subjective and objective, in order to understand the
dynamics.
General systems theory has a strong organismic base in both
classical and modern writers. Leighninger traces the roots of the
theory to the classic writings of organismic sociology. He particularily notes the pre-Darwinian writings of Spencer which compares society with a biological organism in its comnlexity,
interdependence, and its evolutionary adaptability. 9 The history
of general systems theory as outlined by Leighninger traces the
influence of the organismic philosophy on the functionalist sociological theory with the incisive warning that a failure to
appreciate this organismic analogy in the literature leads to
underestimating difficulties of integration of system theory to
practice settings. This "tradition" needs further development.
Parsons' pioneering work in systems of action in the 1930's
attempted to integrate the diversity of social science knowledge
into the understanding of human action.10 He establishes functional relationships between concreteness and abstractions in a
classification scheme looking at the basis of action in biological,
personality, cultural and social realms in an integrated approach.
He developed methodological tools by exploring functionalities
within these systems. By the early 1950's, he and his followers
developed a range of applications of functional systems theory-of social action; of biopsychological and social causation; of
value orientations; of interactions, behavior and personality
development; and of role development. 1I
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The theory of action which was a functional explanation of
classifications of influence on behavior lead Parsons to be a
prime intellectural source of systems theory. He states that:
System is the concept that refers both to a complex
of interdependencies between parts, components, and
processes that involves discernible regularities of
relationship, and to a similar type of interdependency between such a complex and its surrounding
environment. System, in this sense, is therefore
the concept around which all sophisticated theory
in the conceptually generalizing disciplines is and
2
must be organized.T
He thus argues that social theories must be studied in both
structures and processes. To isolate systems from their relations
into an "act" or a "structure" destroys the scientific study base.
It is not the structures of the interconnectedness but the process
of interaction via the cultural milieu which gives meaning to the
person and to her or his acts. From this it is clear that
general systems theory is the primary framework of sociological
literature among the dominant school of sociology in the 1940's
and 1950's, the functionalist school.
Criticisms of structural functionalism have evolved from
various quarters. Some of the major ones include change theorists,
conflict theorists, quantitative critiques, and the existentialist
schools.13 Critics claim Parsons' action theory is less a systems
theory than a statics theory, it is not empirically verifiable as
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developed, and is so abstract and vague that concepts are undefineable. 14 The emphasis of the action theory is on function,
not process of interaction, and this negates the meaning of systems.
In the 1930's, von Bertlanafy developed ideas of a general
system theory as a framework which were incorporated into the
literature in the 1950's. 15 The promises of a theory to unite
the increasingly complex natural sciences with the diverse interests of the social sciences excited many. The knowledge
explosion was felt to be leading to a breakdown of science by
separation, isolation, and trivialization. Efforts in many fields
to unite were visible--ecology in biology, gestalt in psychology,
social action theory in sociology. The developments in information theory, operations research, and computer analysis provided
a stimulus for this emerging unity amidst diversity and complexity.
General systems theory converged with a wide range of applications.
A systems view found applications in social work theory also.
In tracing the historical development of the application of
general systems theory in social work practice, Peterson shows
how it was compatible with the systems views of pioneer social
workers such as Richmond and Hamilton. 16 Her conclusion was that
problems with the medical model analogy could be averted with an
ecological analogy and thus the ecological model is needed in the
theory base.
Social work practice has been interested traditionally in a
unified approach as was seen in the early Milford Conference, in
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the cause-function debates, in Bartlett's common base of practice,
and in the unification attempts with the ecological models of
Siporin and of Germain and Gitterman. General systems theory is
compatible with the practice needs of social workers in times of
transience, novelty and diversity. 17 There is a need to look
critically at the general systems theory in light of other social
sciences in how they have incorporated the model. This can provide guidance in developing the model appropriate to social work's
practice needs. It can also help avoid problems others have
grappled with and studied. This does not argue for rejection but
for critical review and for use where indicated.
Four perspectives on the adaptation of general systems theory
into sociology are offered by Kemeny. 18 These four perspectives
are reviewed in this study. These perspectives explore the attempts to integrate general systems theory with the diverse knowledge base of sociology. There are parallels with the similar
endeavors of integrating the ecological theory with the social
work knowledge base and comparisons are offered. This is illustrated using the life model and Siporin's work comparing these with
sociological material while viewing these from Kemeny's four
perspectives. These four perspectives on how general systems
theory is incorporated into sociological literature are: the
competitive, the inclusive, the exclusive, and the cumulative
perspectives.
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Competitive
The competitive perspective sees different levels of
analysis as detracting from each other. Diverse elements are
viewed as conflicting and incompatible. Interest at one level
of analysis implies a sense that other levels are irrelevant.
Examples of this would be the divisions in sociology between the
grand theorists such as Marx, Weber, Spencer and Durkheim who
explored large scale social structures, and other views such as
the fundamental laws of social interaction developed by Mead,
Cooley and Simmel. Perhaps a symbol of this perspective is in
the discomfort with social psychology in some academic departments.
In tracing the development of the social sciences, Parsons
argues that the most important movement to develop the social
sciences originated with the concern for both the physical and
the social environment at one time; with the redefinition of
persons as driven by consumptive needs; and with persons as
searching and motivated by other wants. 19 This fits with Parsons'
systemic views on integrating competitive perspectives in an
inclusive perspective. But competitive views persist.
There are features of the competitive perspective in social
work traditions. Early debates over social work as a causefunction helped draw the lines. The debates between micro and
macro levels of analysis persist even though the focus of the
issues shift. For example, some see macro social work practice
as lacking theory and others see micro practice as suffering from
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a Freudian deluge.20
Two issues are raised here. First, because of divisions in
social work practice theory, is general systems theory accepted
uncritically as a healing of divisions? Second, is general
systems theory as a competitive perspective more compatible with
social work philosophy? The convergence of general systems with
sociology did not heal divisions over fundamental questions of
focus or scope. Parsons' integrative work, central to the development of sociological literature as described earlier, is criticized on an array of fronts. Sarte described this dilemma in
dialectic terms--knowing of the actor and of the experience in
interaction is essential to knowing of the totality of the situation, or of the wholeness. The knowing of one or of the other
is not knowing until the dialectical interplay is acted out. 2 1
Particularity can not be replaced by universality, and yet the
human epiphenomenon is guided by universal forces. This process
must be mediated by knowing both, despite its limitations. The
dilemma is that the methodology determines conditions and the
conditions the methodology. Hence, we can not expect a methodological or theoretical view to take away contradictions inherent
in theory or in practice. But, an improved theoretical framework
can guide in the process of knowing, and general systems theory
can be of value in this process. A competitive perspective is
not required to accept the reality of divisiveness.
Social work is accused of uncritically picking up general
systems theory from social science theory in an attempt to bridge
incompatible theories.23 One writer describes Janchill's integrative article as nearly verbatim borrowing of concepts. This
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notion is unfounded given the history of systems thinking in
social work literature, such as in the writings of Richmond,
Hamilton and Austin. 24 But what is of importance to note is that
because social work practice finds general systems theory to be
comforting in dealing with competitive perspectives, how can it
be put to practice? This will be developed when discussing the
inclusive perspective.
A second question: is general systems theory or competitive
theory more compatible with practice needs. This question
receives some guidance from the sociological literature. In it
general systems theory is criticized as being overly concerned
with order, stability, and social control. Since social work
practice contains elements of these functions, it needs to be of
similar concern with adaptation of this framework. Also, is this
framework quantifiable in any sense or just a guide? If it does
not readily lend itself to measurement, and social work practice
needs to quantify to demonstrate effectiveness, then this concern
may be central to incorporation of the model into the field.
Problems with models need not be all or none propositions, however.
Inclusive Perspective
The inclusive perspective sees an overall framework which can
be applied to all social phenomenon at all levels. This model
in sociology is described by social action theory. All systems
are seen as subsystems of the social system. This is similar to
Comte's hierarchy of science. Polarities are seen as issues of
range and scope, not incompatibilities. This is the basis of
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structural functionalism, which has wide appeal because of the
breadth of interests it fosters under its global umbrella.
It is in this perspective that both Siporin and the life
model advocate an ecological perspective and are thus located.
Siporin's generalist approach attempts to integrate clinical
practice with social change in the environment via community
practice. This framework depicts practice at integrated levels-with basics at a first level and specializations at a second level.
He suggests by focusing on problems that practice can develop
from a social science knowledge base. He strives to form a single
base of social work practice throughout his text including his
notes and glossary.
Critics of Siporin, though impressed with the breadth of
content of the work, question whether he achieves his integrative,
unitary goals. 25 His attempts are admired though the fulfillment
is questioned. This is less a criticism of Siporin's success at
an inclusive perspective than problems inherent in the perspective
itself.
A sample framework of the complexity of the phenomenon considered may inherently bring descriptive simplicity and ambiguity.
Statements may be unverifiable because of their abstractions and
may be impossible to unify. This is similarly noted in criticisms
27
26
and of general systems theory.
of Parsons' systems analyses
Commonality among divergent systems is an ideal--one modestly
verified by study. Reading Siporin, one is amazed at the breadth
of theoretical material and yet the dearth of practice applica-
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tions. Other issues arise--boundaries are in reality impossible
between systems yet theoretically they exist. Also, the28 elements
within the system to be considered are arbitrarily set.
Siporin rightly does not argue that all phenomenon are of a
unitary nature. His scope recognizes the diversity of influencing factores. He describes various practice approaches. The unifying principles are not saying all is one, only that there is an
order to the many. His work is weakly criticized as being static,
neglecting guides to social change. 29 ie extensively refers to
change and reform. This compares to the criticisms of structural
functionalism.
The life model develops the inclusive perspective more tangibly than does Siporin. Germain wrote an article in which she
directly confronts the inclusive perspective by examining the
compatibility of ego psychology with general systems theory. She
highlights the conceptual developments, relates them to each other,
and concludes that first, they are compatible but second, their
separateness should be maintained because of different origins
and assumptions. 3 0 She appropriately warns against accepting
diversity with uncritical eclecticism.
The problems fcund in the sociological literature and related to Siporin's work is relevant to the discussion of the
life model also. The problem of abstraction providing little
prescriptive value for practice is noted in reviews of Germain's 3 1
book on practice even though a range of modalities are presented.
In the later book on the life model, more attention is given to
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this problem.
The life model seeks to integrate practice skills linking
them to divergent theoretical areas with applications to work with
individuals, groups, families, organizations, neighborhoods, and
communities. The model is not a means to settle interdisciplinary
issues or micro-macro distinctions. Interdisciplinariness in
essence maintains boundaries. 3 2 The inclusive perspective can
help defray some of the polemic over whether social problems
originate in the person or the social order. This is a concern
in sociological and in social work theories. The deftness of the
life model is in its ability to move in and out of this fray while
maintaining credibility in unique applications and in generalizability. This is the particularity and the universality Sarte's
"method" envisages. The ecological metaphor provides guidance in
applications which are inclusive of a range of theories thus continuing social work's value of assessment while broadening its
domains.
The value placed on linkages is critical to assessment in
the life model. Networks take on increased importance. The
questioning of linkages development as unprofessional is rejected
by the life model. However, problems in application persist.
Only when contributions from all systems are assessed and interrelations explored can the context be useful in helping an
individual with problems in social functioning. 3 3 However, persistent problems with the inclusive perspective remain. Tangible
guidance in practice is required--abstractions and diffuseness
are remotely meaningful. The efforts of researchers must be of

-723-

relevance at this juncture or they loose credibility with practice.
It is here where the life model and Siporin's ideas of practice
need most refinement.
Two issues emerge in this need for refinement of a framework
of general systems theory to be applicable to social work practice
needs. First, factors which inhibit the development of the model
need to be addressed. This analysis could lead to improvement
of the area. Several features include: improved dialogue between
structuralists and systems advocates; clarification of concepts
and measures; less focus on goals and more emphasis on foundations;
continued concern over the nature of statics and of change; and
emphasis on application relevance and less on theoretical ratio34
nale.
The greatest problem with the inclusive perspective is that
it assumes parts are related to the whole without being able to
measure how. 3 5 How the parts interrelate is not predefined.
Siporin denotes the relationships between value orientations,
norms, and facts amidst the diversity of parts. 36 The nature of
the relationships is not, however, delineated. One way to view
this is as an intricate webb of values, norms, and facts. However, this does little to prescribe interventive measures.
The second issue questions whether an inclusive perspective
is logically possible. Blasi and others note this inclusive
perspective to be complicated by various fallacies which caution
in its uncritical acceptance. 37 They cite six fallacies:
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1)
2)
3)
4)
5)
6)

ecological fallacy--assumed transitivity of attributes
from beyond individuals to the individual
reductionism--social transitivity to ontological primacy,
thus determinency is categorically assigned
genetic fallacy--the opposite of the ecological fallacy;
limited transitivity to inclusive features
causal imperialism--mediation of person and situation is
underplayed or overlooked
ambiguity of inclusiveness--theory not as rich as the
experience
path analysis--desire to have predictiveness overworks
this technique in science.

The desire for and value of an overall framework is popular.
The cautions in uncritical application do not denigrate the inclusive perspective but provide guides to strengthen it which can
be used to enhance the knowledge base and increase the effectiveness of interventive efforts.
Siporin's generalist approach and
the life model move in this direction.
Exclusive Perspective
The exclusive perspective sees various analyses as mutually
exclusive representing qualitatively different phenomenon. This
all or none argument is not prevalent though it seems to resurface occasionally. Kemeny traces this argument in the perspective
taken on the sociometric analysis developed by Moreno in the
sociological literature. This is more pronounced than in the comparative literature of the competitive model. The most prominent
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feature of this approach is seen not in outright dismissal of
ideas but rather in the ignoring of the relevance of ideas in
relationships that have potential value.
The search for causation and predictive value pressures the
social sciences to develop models which emerged in the natural
sciences. However, the models must retain their justification
relative to questions asked both in the natural sciences and in
the social sciences. This search has made unidimensional answers
seem appealing though general systems theory commands opening to
question this approach in both the natural and the social sciences. 3 8 It is in the integration of theory with practice that
the exclusive perspective is most susceptible to challange.
Germain attempts to bridge the theory of ego psychology with
general systems theory to show the applicability of the two in
practice--to move away from those who feel the theories are
exclusive.3 9 Webber views this as a synthesis with a broader
range of theories but contingent upon the actual development of
useful organizing concepts. 4U The developments in the field at
this time seem to discard an exclusive perspective, warn of the
dangers of eclecticism, and call for an integrative theory.
Siporin provides a meaningful set of principles to consider for
maintaining an eclectic position:
1)
2)
3)
4)

complex issues require diverse intervention repertoires
wholism counters the blinders of limited helping modes
different orientations help people in different ways
various theories offer various practice guides, concepts,
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and principles which are complimentary and compatible to
different people's needs
5) eclecticism is a sign of professional adaptiveness.41
To achieve these principles, and to avoid an exclusive perspective is to value the integrative perspective. This requires
bridging concepts which demand caution. General systems theory
is not a bridge but it provides conceptual tools for integrating
knowledge; it is not a body of knowledge but a methodological
42
tool.
Cumulative Perspective
The cumulative perspective avoids distinctiveness of various
levels of analysis and applies a gradation of increasing complexity. Some sociologists start with a psychological entity--the
person, accept the interaction of person with context, and view
this in context of social forces. This is the basic view of the
ethnomethodologists who view the person as creating the rules of
structure by virtue of the interaction of structure with action.
This approach is fairly broad in its inclusiveness. The question
again arises as to what are the relationships of the parts to
the whole. But all events or properties can not be compatible
with all other interests. Conflicts are a part of reality that
the desire for unity can not submerge.
In practice, decisions need to be made--this is the basis of
intervention. The accumulation of evidence needs to be limited
in scope. It is not a ritual. All events need not nor can be
considered. The demands of practice are not open to eschatolo-
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gical wonderings. Science has demands to partialize, and so does
practice. The general systems framework can be helpful to consider
perspectives but more limited in incisive partializing. It is a
protection against myopic vision. This is the value and strength
of ecosystemic views. The cumulative approach does offer scope
and breadth to the integrative task and is an element valued in
social work practice.
Summary
Kemeny's four perspectives viewing the micro-macro distinctions in sociological literature offer a means to compare the
levels of integrative features of the sociological and social work
theories. Two major practice texts by Siporin and by Germain and
Gitterman fuse the knowledge base of social work practice with an
ecological systems approach. This parallels experience in the
sociological literature with integrating broad data to existing
theory. Some of the caveats from the experience of sociology
are applicable to social work practice theory also. The result
will be a more open, adaptive practice yet one guided by reason,
values and experience.
References
1

Carol Germain and Alex Gitterman. The Life Model of Social
Work Practice. New York: Columbia University Press, 1980. Also
see Max Siporin. Introduction To Social Work Practice. New York:
Macmillan, 1975.

-728-

2

Carol Germain. Social Work Practice:
People And Environments-An Ecological Perspective. New York: Columbia U. Press,
1979.
3
4

Siporin, op. cit., vii.
Germain, op. cit., 1979, 6-7.

5Siporin, op. cit., 107.
6

Thomas Kuhn. Structure of Scietific Revolutions.
University of Chicago Press, 1970.
7

jean-Paul Sarte.

Barnes.

New York:

Search For A Method.

Chicago:

Trans. by Hazel

Knopf, 1963.

8

Talcott Parsons. The Structure Of Social Action.
Free Press, 1937, 219-264.

New York:

9

Robert Leighninger, Jr..
"Systems Theory," Journal Of
Sociology And Social Welfare (5)4, July 1978, 446-466.
1

OParsons, op. cit., 1937.

llTalcott Parsons and Edward Shils (Ed.). Toward A General
Theory Of Action. Cambridge, Ma.:
Harvard University Press,
1951, 3-30.
12

Talcott Parsons.

"Social Systems,"

International Encyclo-

-729-

pedia Of The Social Sciences. Edited by David Sills, New York:
Crowell, Collier and MacMillan, 1968, 458-473.
13

Ruth Wallace and Alison Wolf. Contemporary Social Theory.
Englewood Cliffs, New Jersey: Prentice-Hall, 1980, 287-307.
14

Max Black. Theories Of Talcott Parsons. Englewood Cliffs,
New Jersey: Prentice-Hall, 1961. See also Ken Menzies. Talcott
Parsons And The Social Image Of Man. Boston: Routeledge and
Kegan Paul, 1977.
15

Leighninger, op. cit., 449. Also see Gordon Hearn (Ed.).
General Systems Approach. New York: CSWE, 1969.
16

K. Jean Peterson.

"Assessment In The Life Model,"

Social

Casework (60)10, December 1979, 586-596.
17

Carol Germain. "An Ecological Perspective In Casework
Practice," Social Casework (54)6, June 1973, 323-330.
18
Jim Kemeny. "Perspectives On The Micro-Macro Distinction,"
Sociological Review (24)4, November 1976, 731-752.
19

Talcott Parsons.
Winter 1965, 39-65.

"Unity And Diversity,"

Daedalus (94)1,

20
Edward Schwartz. "Macro Social Work Practice: A Practice
In Search Of Some Theory," Social Service Review (51), June 1977,
207-227. See also Scott Briar and Henrey Miller. Problems And
Issues In Social Casework. New York: Columbia, 1971, cpt. 1.

-730-

21

Sarte, op. cit., 35-82.

22

Robert Lilienfield. The Rise Of Systems Theory.
John Wiley and Sons, 1978, cpt. 7.

New York:

23

Sister Mary Paul Janchill. "Systems Concepts In Casework,"
Social Casework (50)2, February 1969, 74-82p.
24

Peterson, op. cit., 586-588.

25

Schwartz, op. cit.; also see book reviews by Betty Baer in
Social Work (21)2, March 1976, 160; and also see Dorothy Thorne
in Social Service Review (50)3, September 1976, 543-544.
26

Black, op. cit., 1961.

27

Arlyn Melcher. "Theory and Application of Systems Theory;"
and also David Frayleyo "Relating System Theory To Practice;"
both in General Systems And Organization Theory. Edited by
Arlyn Melcher. Kent, Ohio: Kent State University Press, 1975.
28

Lilienfield, op. cit., cpt. 7.

29

Thorne, op. cit., 544.

30

Carol Germain. "General Systems Theory And Ego Psychology,'
Social Services Review (52)4, December 1978, 335-350.
31

See book reviews by Barbara Bryant Solomon in Social Ser-

-731-

vices Review (54)1, January 1980, 140-141; also see Judith Nelson
Social Casework (61)6, June 1980, 376-377.
32

Edgar Auerswald.

Approach,"
33

"Interdisciplinary Versus Ecological
Family Process (7)2, 202-215.

Lynn Hoffman and Lorence Long.

"A System Dilemma,"

Family

Process (8)2, 211-234.
34

Melcher, op. cit., 7-9; also see Leighninger, op. cit.,

463.
35
36

1bid., 454.
Siporin, op. cit., 65; see also Max Siporin. "Practice
Clinical Social Work (7)1, 1979,

Theory For Clinical Social Work,"
75-89.
37

Anthony Blasi, Fabio Dasilva, and Andrew Weigert. Toward
Washington D.C.:
University Press

An Interpretive Sociology.
of America, 1978, 135-151.
38

Enno Schwanenberg. "On The Meaning Of The Theory Of Action,"
Explorations In General Theory In Social Science. Edited
by Jan Laubser et. al., Vol. 1, New York:
Free Press, 1976, 35-45.
39

40

Germain, op. cit., 1978.

Melvin Webber. "Systems Planning For Social Policy,"
Reading In Community Organization Practice. Edited by Ralph

-732-

Kramer and Harry Specht.
Hall, 1969, 417-424.

Englewood Cliffs, New Jersey:

41

Siporin, op. cit., 1975, 154-155.

42

Janchill, op. cit., 74-82.

Prentice-

-733-

WELFARE LEGISLATION AND AMERICAN POVERTY TRAPS:
IRONIES AND CHARACTERISTICS

Theresa A. Villanueva, M.P.A.
College of Law
University of Denver

Richard J. Caston, Ph.D.
Department of Sociology
University of Denver

ABSTRACT

We argue that legislative attempts to establish bureaucratic programs to eradicate American poverty will invariably result in ironic inconsistencies that will doom such programs to only limited or partial
success.
As an illustration, we examine the ironic history of the AFDC
program as it has been legislated to deal with American poverty.
Three
sociological accounts for the ironies of welfare programming are then
drawn together.
One account suggests that undue concern over the work
ethic has overridden more direct concern for the deprecating living conditions of the Door.
A second account suggests that poverty is so functionally beneficial to a number of vested interest groups in society
that serious attempts to eradicate it are unlikely.
The third explanation, which we ourselves develop, suggests that ironic inconsistencies
arise in legislated welfare programs because the roots of poverty are
inherent in the very institutions of our society that provide the supportive groundwork upon which legislative activity as a conservative
political process operates.
Without social restructing of these institutions on a revolutionary scale, therefore, only ironically ineffective
governmental programs that do not seriously threaten the institutional
foundations of American poverty (and, therefore, do not threaten American legislative politics) are likely to be enacted. This third explanation rests upon a 'social structural - social psychological' model of
the roots of American poverty. We develop this model in detail by identifying the key structural features in American society that produce
1poverty traps" into which individuals with selected social psychological characteristics are ensnared.
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INTRODUCTION

The piety with which we express our concern for those among us living in poverty, as well as our concern for controlling any actions they
may take against our vested interests, are facts of great irony that
have been frequently noted (e.g., Piven and Cloward; Feagin; Mandell;
Trattner; Goroff).
The intent of the original legislation creating the
Aid to Families with Dependent Children program (AFDC) has likewise reflected these ironic concerns (see Bell, Handler and Hollingsworth).
In particular, it was feared that the quality of life for children
in father-absent families was so low as to constitute an "unsuitable
home" environment in which careers of delinquency and crime would be
spawned.
Two factors seemed most salient in reducing the quality of
life for these children: a lack of material support at levels typically
deemed desirable in homes with a working parent, and mothers who were
unfit to rear children in accordance with middle-class mores. In assuring that the latter factor was not detracting from the quality of life
for these children, mothers were expected to prove their moral integrity
before aid was to be provided to them for the care of their children.
Furthermore, since model, middle-class mothers were expected to stay at
home to ensure that their children's behaviors remained within moral
bounds, AFDC mothers likewise were expected to refrain from entering the
labor market so that they, too, could provide constant home supervision
of their children's moral conduct. While concern over the moral character of the AFDC mother as a role model for the children remains presently unabated, the more important issue has been the problem of providing
material support to these families at levels sufficiently adequate as to
improve the quality of life for the children and hopefully, thereby, to
keep them from potential lives of crime and other forms of deviance.
The ironic juxtaposition of such concerns in welfare programming is
the situation we wish to account for in this essay. As an illustration,
we shall first outline the ironic history of efforts to legislate a social program of assistance to deprived children in America. We shall
then draw together three sociological accounts for why such ironic programs arise through the legislative process.

A RECOUNTING OF THE IRONIC HISTORY OF AFDC LEGISLATION

Prior to the early years of the twentieth century, social responsibility for meeting needs of impoverished children was largely in the
hands of private charitable organizations.' For the most part, however,
such assistance was inadequate, and the poor were forced to provide for
themselves by whatever means were available. Urban blight, pestilence,
filth, and exploitation were conditions only too familiar to the destitute.
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In 1909, the Conference on the Care of Dependent Children was
called by President Theodore Roosevelt to address and evaluate the
plight of impoverished children.
Upon conclusion, the conferees urged
that public programs be instituted to provide financial assistance so
that all children might enjoy the benefits and amenities associated with
a stable home life.
This recommendation led to the precursor of AFDC:
the Mothers' Pension programs.
Although federal funds were not appropriated, by the end of the 1920's a number of states had enacted some
form of Mothers' Pension. Essentially, the enactments called upon the
states to provide mothers with financial assistance to maintain "suitable homes," in exchange for which mothers would prove themselves proper
and fit parents of their children.
The general trend set by Mothers' Pensions was continued when, on
June 8, 1934, President Franklin D. Roosevelt convened the Committee on
Economic Security.
On January 17, 1935, the Committee submitted its
recommendations to the President which included a proposal for the establishment of a grants-in-aid program for needy dependent children.
Based on the Committee's recommendations and after extensive deliberation and protracted debate, the Social Security Act was passed, joining
the efforts of federal and state levels in providing assistance to indigent children within the confines of their own homes. Originally termed
Aid to Dependent Children (ADC), the program was established alonrside
two other categorical programs by the 1935 Social Security Act.
ADC
called for the provision of financial assistance to needy children under
16 years of age "who have been deprived of parental support or care by
reason of the death, continued absence from the home, or physical or
mental incapacity of a parent," provided that such children were living
at home with any one of several appropriately designated relatives (United States Code Annotated:§606[a]). The primary concern of ADC was to
provide the means that would allow impoverished and dependent children
to reap the benefits of a suitable home environment so that they might
be less likely to engage in anti-social behavior.
Although the broad outlines of the original Aid to Dependent Children program remained intact until recently, noteworthy additions and
amendments have been incorporated which, in some areas, substantially
altered the initial legislation.
In the 1939 Amendments to the Social Security Act, merit system
selection became required.
Thus, government employees were to be
selected based solely upon merit, rather than political affiliation.
This amendment was included with the hope that greater employee professionalization would thereby be introduced to the ADC program. More importantly, however, the amendments raised ADC's age of eligibility from
age 16 to age 18.
Also, the federal maximum portion of funding was
raised from one-third to one-half.
The next significant amendment came in 1956 which added social services to the ADC program.
A concern for the totality of the family became infused within the Act
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by enabling each state to furnish financial assistance and other services... to needy dependent children and the parents or relatives with whom they are
living to help maintain and strengthen family life and
to help such parents or relatives to attain the maximum
self-support and personal independence consistent with
the maintenance of continuing parental care and protection (United States Code Annotated:§601).

Assistance was extended in 1961 to instances in which the cause of
need and dependency of a child was due to the unemployment of the father.
The significance of the unemployment amendment was that it reduced the likelihood that an unemployed father would abandon his family,
thereby qualifying them for ADC benefits.
However, the amendment was
made optional so that states were free to adopt or reject the provision
of such aid.
States that so opted were required to conform to federal
guidelines.
In 1962, Congress attempted to encourage the states to extend their
social services and to create new ones by increasing to 75 percent the
amount of federal funds that would become available for specified services and activities. Moreover, definitions of need and dependency were
extended to cover children who have been placed in foster family homes
or child care institutions as a result of court determinations. Also
incorporated with the 1962 Amendments was the change in title from "Aid
to Dependent Children (ADC)" to "Aid to Families with Dependent Children
(AFDC)."
The definition of dependent children was further broadened when, in
1964, persons between the ages of eighteen and twenty-one became eligible for AFDC, provided that they were students pursuing courses of study
leading to gainful employment.
In 1967 two economically-related provisions to the AFDC program
were introduced. The first of the two provisions established emergency
assistance for dependent children.
Specifically, financial, medical,
and other assistance were, henceforth, to be provided promptly to any
needy child under twenty-one who otherwise would face destitution.
Adoption of an emergency assistance plan, was, however, made optional
for each state.
The second provision was incorporated to reflect cost
of living increases.
States were now required to update their maximums
in accordance with current inflation rates.
Growing concern over rising welfare costs and a general indignation
over so-called indolent "third generation welfare families" led Congress
also in 1967 to institute a work incentive program (called WIN). Administered by the United States Department of Labor, WIN required as a
federal condition of AFDC eligibility that all recipients (excepting
those individuals who qualified for one of the six specified exemptions)
"register for manpower services, training and employment" (United States
Code Annotated: §602 [a] [19]).
Failure to cooperate with the WIN program could result in the suspension or denial of assistance to the re-
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To serve as a positive work incentive, AFDC instituted the "30 + 1/3 rule," whereby the initial $30 of one's earned
income (some earned income is exempted from this rule), plus one-third
of the remainder was to be disregarded in computing need.
In addition,
reasonable expenses incurred during the course of employment were to be
taken into account in determining available resources.
In 1972, the Department of Health, Education and Welfare (now the
Department of Health and Human Services) extended the category of qualifying relatives by including "persons of preceding generations as denoted by prefixes of grand, great, or great-great" (Code of Federal Regulations:
§233.90 [c][l][v][l]). In addition, HEW gave the states the option to include unborn children as eligible for AFDC.

As AFDC and welfare programs in general came under increasing attack for
promoting immorality and encouraging "welfare chiselers,"
Congress began to respond accordingly. Thus, a condition of eligibility
as of 1975 required applicants and recipients to cooperate with state
authorities in establishing the paternity of illegitimate children for
the ultimate purpose of obtaining child-support payments from the putative father.
Since 1975 and until recently, relatively few amendments to AFDC
have been enacted.
Subsequent amendments have either been relatively
inconsequential or have been added to the existing legislation to reflect changes
in technology, intergovernmental relations, or other such
3
trends.
Viewed from an historical perspective, then,
three overriding
characteristics of the AFDC program are evident.
During the initial
years of Aid to Families with Dependent Children, a particular emphasis
was placed on instilling and promoting parochial conceptions of morality
among less fortunate fatherless families.
Mothers entered into a reciprocal agreement whereby they would receive state monies in exchange
for remaining at home in order to provide a proper home environment and
to inculcate basic middle-class cultural values to the young.
During the postwar years, and continuing into the mid-1960's, expenditures for AFDC increased tremendously. Coupled with this, however,
was the growing conviction among many that money alone would not suffice
in totally eradicating poverty. Hence, mandatory social services were
instituted to more closely monitor and control the behavior of AFDC recipients.
Disillusioned by an unpopular war,
faced with internal civil
strife, and suffering from growing economic woes, Americans, during the
late 1960s and throughout the 1970s, vented their frustrations in a
number of directions, one of which was toward AFDC.
Under the burden of
increasing welfare costs, the undercurrent of stereotypic beliefs that
welfare recipients are freeloading, chiseling, immoral "breeders" became
more pronounced and new calls for a "workfare" society arose.
Recent
years, then, have witnessed an erosion of the commitment to and concern
over the plight of impoverished children, concomitant with an increasing
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mother, in most cases) work outside the home so that the family, presumably, could become self-supportive.
THREE ACCOUNTS FOR THE IRONIC
INCONSISTENCIES OF WELFARE PROGRAMMING

As we have noted, from its inception the AFDC program has been a
program filled with ironies. While the welfare and potential delinquency of disadvantaged children were putatively the central concerns of the
program, benefits are allotted at a rate that deliberately keeps the
children in a lifestyle below the poverty level. 4 Presumably, this is
done to provide a work incentive for the mother--that is, by hopefully
making it obvious to the mother that the basic material sustenance of
her children is not going to be met by AFDC at a level at least comparable to working-class families, she will not be tempted to become an unscrupulous, indolent ward of the state. Oddly, then, it is the morality
of the mothers, rather than those of the children, that seem to have
drawn the preponderant concern of the program in political rhetoric.
Yet, as Handler and Hollingsworth have estimated, fewer than 15% of AFDC
mothers (and perhaps no more than 5%) would likely earn enough money to
exceed the poverty level at the type of full time job they could reasonably hope to obtain (see also Goodwin: 114; Toomey; Ballou).
Furthermore, the job training, Work Incentive Program (WIN), which most people
would concede has from the very beginning been insufficiently funded for
fair evaluation, excludes most AFDC mothers for a variety of reasons
(including the continuing contradictory concern that mothers should be
home caring for, and supervising the moral conduct of, their children).
If the material needs of children from father-absent homes were
solely dependent on AFDC support, the quality of life for these children
would be miserable indeed. Fortunately, the massive, multi-faceted welfare bureaucracy--the authority of which is disjointed and contested
between several levels of government (federal, state and local)--has
been providing for some of these needs through separate, sometimes overlapping
and conflicting,
assistance
programs,
such as Medicaid,
foodstamps, Headstart, state subsidized education, summer jobs, aid for
housing and for advanced education, and job training.
Unfortunately,
however, persons eligible for these benefits are often unaware of their
existence or do not fully take advantage of them (Guida West).
Why would legislative attempts to create welfare programs result in
such ironic treatment of the poor? We would like to draw together three
partially compatible lines of sociological reasoning that could account
for the ironic conduct of welfare programs:
(1) the legislative process
reflects conflicting social values in our society, which have resulted
in a situation in which concern for the material welfare of the poor is
over-ridden by a totally undue, moral preoccupation with whether the
poor are conforming to the American work ethic; (2) the legislative process reflects the vested interests of diverse social groups in America
who profit by keeping the poor impoverished; and (3) the legislative
process is grounded in and serves to reaffirm the basic structural
features of the institutions of our society, which themselves provide
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the roots of American poverty in the form of 'poverty traps' into which
persons with selected social psychological characteristics are ensnared.
A. The Effects of the Work Ethic. Owing to the great emphasis in
our culture on individualism, it has often been noted that our morality
is keyed to a work ethic (e.g., Weber; Sennett and Cobb; Huber and Form;
Feagin).
Put simply, the work ethic prescribes that an "upright" adult
in our society is a person who is able to provide for his or her own material
needs, and those of his or her family, by gainful employment.
When one is not able to do so, one is stigmatized--in effect, one is
seen as being less than a fully functioning human (Goffman; Matza).
Sennett and Cobb and Waxman note that it is this stigma, this moral
taint, that plays a key role in producing recurrent cycles of poverty
across generations
by reinforcing one's
feelings of hopelessness,
unworthiness, incapacity, and dependency on others.
It would be ironic, therefore, that such indiviudals as AFDC mothers would both be impugned in our culture to be morally inferior for not
having obtained through their own efforts the material comforts of working class life for their children and, at the same time, be expected to
remain in the home as a role model of moral virtue in the nurturant supervision of their children.
It would be ironic indeed if these two
views were both pushed equally to their logical extremes, placing the
AFDC mothers in an impossible, moral, double bind, but they are not.
Rather, a recessionary economy with an expanding tax bite has apparently
led us out of economic self-interest to forget whatever concern we may
have had for the potential enhancement that may be brought to the quality of life
for these unfortunate children by a nurturant, supervising
mother in the home; our attention has turned instead with self-righteous
indignation to the failure of the mothers of these children to live up
to the ideal of the American work ethic by providing for their material
sustenance on their own.
Hence, we have seen in recent years a growing demand for more
stringent work requirements and job training. This mushrooming interest
in "workfare" can be seen in the WIN program legislated in 1967, in the
controversies surrounding Nixon's ill-fated Family Assistance Plan (FAT,
see Moynihan), in Carter's unsuccessful proposal for a Program for
Better Jobs and Income (PRJI) and in the counter-proposals to Carter's
plan by Representative Al Ullman, Representative James C. Corman, and
Senators Howard H. Baker, Jr.
and Henry L. Bellmon (see Weil; Sanger).
Carter's proposals of 1978, in particular, would have phased out AFDC
altogether for a more uniform system of assistance keyed to work programs (see in this regard the critique by Meiselman).
It could be,
then, that in the self-interested piety of the
middle-class outcry against the rising costs in an inflationary economy
of the provision of material sustenance to those in poverty and in the
moral zeal with which we enforce the work ethic for AFDC mothers, our
concern over the quality of life for the children in father-absent homes
has simply been forgotten.
Incredibly, the current moral zeal for workfare itself is misdirected, since Goodwin's data indicate that AFDC mothers and sons are
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The
stigma of being accused of deviation from the work ethic leads, as
Goodwin's data also suggest, to a lessening in one's confidence in approaching the labor market. Any decrease of concern for the quality of
life of father-absent children that is made to champion the American
work ethic, then, is both ill-founded and counter-productive.
B. The Functions of Poverty. While suggestions can be found in
many sources that the continuance of poverty among one or more groups of
people in a society may have beneficial effects for other groups in the
same society, Gans has offered the most detailed listing of such functions. In order to emphasize here how large an array of social factions
there may be who profit from the continuance of poverty in our midst, we
will briefly summarize Gans' four basic types of functions of poverty:
economic, social, cultural, and political.
(1) Economic functions the poor serve for others are fourfold: (a)
by being "unable to be unwilling" to take on undesirable jobs, they provide a ready labor force for the demeaning jobs of our economy; (b) they
also "subsidize" a higher standard of living for the rest of society by
working for low wages, by paying regressive state and local taxes for
programs that disproportionately benefit others, and by serving as
"guinea pigs" for experimental medical procedures that others will more
likely be able to afford when perfected; (c) furthermore, their continued existence both justifies vast labor markets for such middle-class
jobs as are found in welfare bureaucracies, poverty research institutes,
and social control and protection agencies (such as police departments,
which single out the poor more often for arrest, and the national armed
forces into which the poor are disproportionately recruited) and they
serve as clientele for such smaller enterprises as pawn shops, faith
healers and evangelical ministeries; and finally, (d) they extend the
economic potential of the marketplace by purchasing goods and services
that others do not want (e.g., second-hand items, rundown living accommodations and incompetent legal or medical care).
(2) Gans suggested that the poor serve six "social" function for
others: (a) by being easy to monitor and prosecute for normative violations, they serve as public reminders of the cherished norms of our society;
(b) those poor who are physically or mentally disabled permit
others to feel both spiritual fulfillment through charitable acts and
greater appreciation of their relatively better health (i.e., "there but
for the grace of God go I"); (c) the non-poor gain vicarious pleasure in
their fantasizing about the uninhibited lives they believe the poor to
lead--particularly with regard to sex and alcoholic libation;
(d) by
leading lives more materially deprived than those of members of the
working class, the poor serve as references against which the working
class may feel fortunate and relatively satisfied--despite being exploited in turn by higher classes; and (e) inequitable treatment of the
poor has provided avenues of upward mobility for some persons (e.g.,
slum lords and high-priced inner city grocers).
(3) Two "cultural" functions are served by the poor according to
Gans: (a) they provide the cheap labor for the construction of monuments, transportation and communication systems that are evidence of
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upper classes to patronize the "'high' culture" of art and intellect;
and (b) their "'low' culture," e.g., music, dance, art, folk heroes, infuses new vitality into the "'high' culture."
(4) Finally, Gans regards three "political" functions to be served
by the poor: (a) the poor serve as symbolic flags to be waved and bandied about by parties of the right and left in their political rhetoric;
(b) they are pawns that can be manipulated and exploited with impunity
in such political skirmishes as those involving urban renewal, industrial expansion, and foreign wars; and (c) they help stabilize the political order by their failure to participate in political decision-making
(indeed, they at times in the past have been disallowed from such participation).
It is clear from this extensive list of functions that the continuance of poverty in America can be a very profitable and beneficial
situation for extensive sectors of our society. As the largest group of
welfare recipients, families on AFDC could fulfill most, if not all, of
the functions that Gans outlined provided that two conditions held: (i)
the financial assistance provided by AFDC be sufficiently low as to keep
recipient families in deprived living conditions and (ii) members of
these families be required to work. Both conditions, as we have noted,
constitute the ironic drift of the AFDC program from the fulfillment of
its original intent.
So long as many groups (most of us, in fact) have a self-interested
stake in the continuance of poverty, no matter how unconscious these interests may be, it would be difficult to imagine a serious, consistent,
legislative effort to eradicate the deprecating conditions of life for
children on AFDC.
If Gans' depiction of the functional conditions of
poverty is correct, the determination of the AFDC program to keep financial support at or below the poverty level--and certainly far below what
most would consider a subsistance level for possessing the standard
amenities of middle-class life--would not be surprising.
The emphasis
on work requirements for AFDC mothers likewise would not be surprising,
since they are needed for such semi- and unskilled jobs as waitress,
cleaning lady, and babysitter.
Furthermore, the low pay that these
mothers earn (Handler and Hollingsworth's [p. 140] data for Wisconsin
showed that the average paycheck for the 22.3% of AFDC mothers who were
working was $37.05 per week)
ensures that there is no danger that they
or their children will escape from poverty.
C. American Poverty Traps:
A Social Structural - Social Psychological Model We should like to propose yet a third point of view that
regards deprecating living conditions in our society as being created
and sustained in part through the structural features of our fundamental
social institutions.
From this point of view, society is seen as including in its social structural matrix poverty traps that ensnare people into temporary or enduring conditions of economic and social depravity and frustrate efforts by the poor themselves or by others in their
behalf that might allow them to escape from their impoverishment.
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In particular, legislative efforts to eradicate poverty are doomed
to failure because, to be successful, they would have to threaten the
very social structural foundations from which the legislative process
itself derives.
Being essentially a conservative political process,
however, which tends to reaffirm existing social institutions, it is
likely that legislative directives will always result in welfare programs that approach the problems of poverty in inadequate and ironically
inconsistent ways.
Thus, only a revolutionary restructuring of the institutions of our society would likely remove its present socially
structured poverty traps.
If we are to improve the quality of life for poor children in America, we would have to seek out and remove the social structural conditions of poverty traps.
Obviously, not everyone falls into these structural traps, however.
An outline of the key social psychological
characteristics of those persons likely to be caught in a poverty trap
as well as a classification of the structural features of the traps that
appear in our society would therefore be of much service. Consequently
we shall develop here a 'social structural - social psychological'
5
model
of American poverty by outlining the key social structural
features of the poverty traps in America and the social psychological
characteristics of individuals likely to be ensnared by them.
1. Social Structural Features
-of American Poverty Traps

A.
The Family. Among the various structural arrangements that set
up poverty traps is that of the American family. Since AFDC was originally instituted to administer to the needs of children in poor,
father-absent families, it is appropriate that we consider the family
structure first. As presently constituted, the American nuclear family
is composed of a married couple and their offspring who are expected to
establish a neolocal residence
isolating them from relatives and
friends.
Such structural features have worked to the detriment of women, for ultimately it is the female who has had to shoulder the major
responsibility for child-care and upkeep of the home. The present family structure requires that females undertake these obligations without
the assistance that would otherwise be available in the earlier extended
family structure (Walum; Holmstrom).
The woman in the father-absent family faces even more severe difficulties than is normally true of other women.
Not only are such women
responsible for the maintenance of the home and child-care, they must
also act as heads of households. Given the tremendous responsibilities
facing the women in father-absent families, it is not surprising that
many of them are unable to lift themselves, and concomitantly their
children, from poverty levels.
Indeed, the nuclear composition of the
family sets up a poverty trap that serves to prevent the impoverished
mother from improving her social position and that of her children. Unfortunately, alternative structural arrangements that would facilitate
the employment of such women--such as more flexible working hours and
adequate child-care facilities-- are very limited (Holmstrom; see also
Roth).
Until the structure of the family is such that the viable em-
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ployment of impoverished mothers is facilitated the AFDC problem is unlikely to be improved, and these women and children will continue to become ensnared by this poverty trap.
B.
Government Bureaucracy.
In line with Gans' observations, it
should be noted that the government bureaucracy that administers programs such as AFDC contains within it the essential structural features
for a poverty trap--for without poor clients large numbers of bureaucratic jobs and federal perequisites would not continue.
Billions of
dollars are allocated for poverty-related programs each year, and a good
bit of this money merely provides an affluent lifestyle for a bureaucratic army of middle-class employees--all of whom are dependent in a
very fundamental way on the perpetuation of a class of poor individuals
(Moynihan; Schiller; Goroff).
Tarantino and Becker, for example, have estimated that as much as a
fifth of the total welfare expenditure is earmarked for bureaucratic
operations alone.
Furthermore, bureaucrats are not the only ones profiting from poverty, for in 1970 the Office of Economic Opportunity
alone awarded a total of 128 contracts in the amount of $56,746,275 for
purposes of evaluation, consulatation and technical assistance (Tarantino and Becker:32). It is interesting to note that 16 of the companies
awarded the multimillion dollar OEO contracts employed 35 former antipoverty officials (Tarantino and Becker:32).
So long as the structural arrangement of a welfare state are set up
to benefit the middle-class in such a fundamental way, those in poverty
remain trapped there.
C. The Economy. The structure of economic relations has long been
identified as the central cause of poverty (e.g., Marx).
More specifically, the control of resources by a corps of elites has served to restrict access to the affluent lifestyles of middle and upper classes.
The unequal control over the distribution of resources in society is an
economically structured trap that ensnares some segments of the population into deprecating conditions and serves to prevent them from escaping.
Hence, some observers have reached the conclusion that the only
means of eliminating poverty is through the overthrow of the elites and
a redistribution of resources.
In addition to the problem of elite control over the market place,
another facet of economic structural relations of interest here concerns
discrimination
in the
'free' labor market.
Specifically, certain
members of society, i.e., racial minority groups, women, and the very
old and young, suffer extensive occupational discrimination.
Not accorded equal opportunity to compete in the labor market, these individuals are more likely to end up in poverty. Thus, as was noted earlier,
although many mothers of AFDC children do indeed work, the jobs they are
able to obtain are largely menial and poorly compensated (Handler and
Hollingworth).
With regard to occupational discrimination, Reich, Gordon and Edwards have noted its operation in the dual labor market phenomenon in
the American economy.
In contrast to the primary labor market, the
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secondary labor market (which incorporates the jobs in which most welfare mothers are engaged) may be distinguished by its "crowding" effect.
In accord with traditional economic theory, this crowding of individuals
in the secondary labor market serves to reduce wages, since the labor
supply is greater than the demand.
Likewise, the primary market is
characterized by a scarcity of labor which naturally serves to increase
wages within the primary market.
Reich, Gordon and Edwards, however,
also note that specific occupational impediments to entrance into the
more lucrative primary market by certain individuals have been deliberately constructed.
Not suprisingly, the most vulnerable to such
impediments are women, the aged, and minorities.
Unless these basic
economic processes are changed, poverty will continue to persist among
these persons.
We have seen some federally enforced efforts in this
direction in terms of tokenism, quotaism and other forms of affirmative
action.
D.
Education.
During the 1960's concern for the plight of the
poor led to a re-examination of the educational structure.
Many were
convinced that a lack of adequate education and training prevented the
disadvantaged from improving their condition.
Hence, the War Against
Poverty, which was waged on a number of fronts, instituted programs such
as Head Start and Upward Bound precisely to rectify the educational
problem facing the poor.
Whether a greater level of education and
training will substantially help the poor is a subject of great dispute,
however (Coleman; Jencks et al., a, b).
Still, it seems clear that irrespective of whatever might be
learned in schools, the prestige of one's educational credentials can
open or shut occupational doors.
Thus, elite schools continue to provide the credentials for a life of privilege primarily to children of
the already privileged (Domhoff), while the provisions made for the education of children from underprivileged families are smaller and smaller
at each increasing level of educational credentials. Those sufficiently
disadvantaged from the very beginning tend to end up with low prestige
educational credentials and, hence, are effectively prevented from competing for middle-class jobs--in effect, the structure of American education traps many into lives of poverty and lower living standards.
Judiciary-enforced busing was undertaken to circumvent this trap, but
operates only for the lowest levels of educational credentials. Indeed,
given the current credential inflation (Berg), the effort, though laudible, has been insufficient.
E.
Political Resources.
Recent years have witnessed a number of
power movements, e.g., the Black Power Movement, the Women's Liberation
Movement, and the Native American Movement, among others.
Observers of
the political maelstrom have argued that the poor are unlikely to be
given due attention until they have formed a power coalition to lobby
for change.
AFDC mothers have apparently begun to heed such arguments
by organizing themselves and issuing demands and ultimatums.
Through
the Welfare Rights Organization, such women have used court cases, injunctions, boycotts, and demonstrations to demand and obtain redress of
their situation and to alert an unaware public to the plight of impoverished dependents. This movement has been a modest step toward defusing
a poverty trap that is structurally enforced by the weakness of the pol-
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itical organization of the poor vis-a-vis other interest groups.
To the
degree that the Welfare Rights Organization becomes more effective, we
believe that the poor stand a chance of escaping at least one poverty
trap that has held them in depraved conditions.
F.
Sexual, Racial and Ethnic Barriers.
We would like to summarize
here the impact of the several structural features noted above on certain segments of the population, most notably women and racial and ethnic minorities. Taken together, these features have the tendency to imprison both women and racial and ethnic minorities into poverty traps.
We suggest that the social structure acts differently to relegate to poverty persons with particular sexual, racial and ethnic attributes.
This selection process rests not only on overt discrimination based on
these attributes, but also on institutionalized sexism and racism (e.g.,
Bullock and Rodgers) based on associated attributes, such as low skill
levels, low self-esteem, passivity, docility and dependence, among others.
These associated attributes are disproportionately found among
women and minorities and may be circularly traced, in part, or perhaps
in whole (the data are inadequate to say which), back to the socialization process in which the social structural features differentially act
initially on persons in accordance with their overt sexual, ethnic and
racial attributes to instill these attributes within them.
Whether
overt or institutionalized, the effect of this discrimination can be
seen working in all of the structural traps we have mentioned and need
only be briefly summarized here.
First, with regard to the family, it was noted above that the nuclear structure of the family institution works to the detriment of women.
Since women continue to be expected to shoulder the ultimate
responsibility for child-care and home maintenance, it is more difficult
for them to obtain and retain good-paying jobs.
Consequently, they are
nearly forced to remain at the hearth, either dependent upon the income
of the husband or in a state of poverty. (Recent trends in delayed marriage and child-bearing have served to release many women from this
trap.) Second, both minorities and women have also been frustrated in
their attempts to influence the governmental and political structures.
Although both groups have obtained the franchise to vote and have formed
political activist groups, the two are notoriously underrepresented in
influential government and political positions, both elective and appointed (Lepper; Lynn; Bullock; and Rodgers; Githens and Prestage).
Perhaps the most important structural feature that has operated to the
detriment of racial minorities and women has been the economic structure, more specifically, the occupational sub-structure.
Indeed, women
and minorities (particularly Native Americans, Chicanos, and Blacks)
have suffered, and continue to suffer, systematic occupational discrimination throughout the occupational process: recruitment, selection, promotion, and termination (e.g., Huber and Chalfant; Goodwin; Schiller).
Finally, the educational substructure has been organized in such a
fashion as to disproportionately push women and racial minorities into
the poverty trap. Thus, at the lower levels of educational institutions
such individuals are socialized to be docile, passive, resigned, and
dependent (Kemer; Bruner).
Moreover, at higher levels of education,
specifically at the undergraduate and graduate college levels, women and
minorities
suffer furt-her discrimination in admissions and support
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(Harris; Almquist and Angrist; Frazier and Sadlek).
Since the above structural components operate in unison, women and
racial and ethnic minorities are confronted with massive and monolithic
obstacles which essentially prevent their efforts at improvement and
which, instead, push them into a poverty trap.
(We wish to emphasize
that other individuals are not necessarily immune from falling victim to
poverty traps.
Others may be entrapped as well, provided that they possess certain social psychological attributes or fall victim to certain
situational circumstances to be discussed in the following section.) The
social structure, then, traps women and other minorities more often in
poverty and works to prevent them from escaping. Efforts aimed at ending the victimization of these people would be doomed to failure unless
radical and extensive reformulation of American social structures are
undertaken.

2. Social Psychological Features of American Poverty Traps.

Those features of American poverty that in fact draw the most attention in welfare programming concern social psychological characteristics that lead certain individuals to fall into the traps of poverty set
by the structural features of our society as described above. It could
be argued that those persons who fall into the structural traps of poverty have particular individual, social psychological characteristics
that would account for why they fall into the trap while others do not.
In effect, there may be something peculiar about them that is a codeterminant, if not the major determinant, of their unfortunate state of affairs. As should become obvious in our discussion of them, these social
psychological factors are only analytically separable from the structural features of poverty traps.
In some cases, the social psychological
factors are derived from the structural features and are difficult to
separate from them empirically.
We propose three basic types of such
social psychological factors: cultural expectations, psychological and
social skills, and immediate social contingencies.
A.
Cultural Expectations.
Cultural expectations
include all
values and beliefs that push certain individuals possessing these expectations into a poverty trap. These values and beliefs are often assumed
to be perpetuated in a subculture of poverty and include the following.
(1) Low expectations for education and employment would lead individuals in a society such as ours, keyed to a credential inflation (see
Berg) and an occupational hierarchy to which differential incomes accrue, to fall into a marginal status of deprecating conditions.
As noted above, the value conflict account concerning the American
work ethic suggests that there is a popular stereotype of the welfare
recipient as being indolent and as having little desire to be otherwise.
Hence, the increasing attention given to "workfare" for AFDC recipients
is aimed, in part, toward forcing them, presumably against their will,
to take a new interest in job training and employment. This stereotype,
is, of course, false (see Goodwin).
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Still, those who do not value education or employment would be
It is probably not
prime prey for a poverty trap in American society.
coincidental, therefore, that Mizruchi found that those who tend to
value education for its own sake also tend to be in the middle-class;
members of the lower-class tend not to value education for its own sake.
Once again, while it is debatable whether education provides one with
the skills needed for higher paying jobs, there can be no question that
the credentials acquired from educational institutions are needed to obThose who hold low educational and occupational expectain those jobs.
tations, and behave accordingly, therefore, are unlikely to get the
better paying jobs.
(2) Expectations for early marriage and childbearing, as well as
for large families, would burden people at a time in their lives when
they should be making their greatest effort to train for jobs and gain
Such early financial
promotions within the occupational hierarchy.
demands would virtually ensure that people would be forced to take whatever jobs are available, regardless of the low-paying nature of such
jobs or of the extremely limited opportunities they may provide for promotion.
While any of us might fall into the poverty trap for this reason,
it has been documented that persons in the lower-class tend to marry
The added strucearlier and bear more children (see Nye and Berardo).
tural problem of a lack of transgenerational financial support in
lower-class families gives such persons with early financial burdens an
Our stereoeven higher probability of falling into the poverty trap.
type of the poor as profligate in their marital commitments and procreation indicates the popular importance imputed to this social psychological characteristic. AFDC mothers in particular are believed to be immaHence,
ture in marital affairs and irresponsible in child-bearing.
there was an early emphasis in the ADC program on "midnight raids" to
detect boyfriends, on birth control counseling, and on such disincentives for further procreation as exclusion of support for illegitimate
children (see Bell) and limits on the number of children to be supported
per family (obviously no concern was shown for material aid to such
dependent, albeit illegitimate, children).
(3) Low expectations for the quality of one's life would make one a
One need not have low aspiramore passive captive of a poverty trap.
tions, nor be satisfied with one's life in order to have little expectation that one's life will realistically improve. Mizruchi, for example,
noted that while the lower class wanted to get ahead in life as much as
other classes, they tended to believe that they, personally, were not
Such passivity and frustrated
going to get ahead (see also Goodwin).
acceptance of one's lot in life are the sort of social psychological
characateristics that Sennett and Cobb regard as the "hidden injuries of
class."
Handler and Hollingsworth were particularly struck by the low expectations for welfare support shown by their Wisconsin sample of AFDC
Though the grants they received were miserly and the actual
mothers.
social services provided almost non-existent, the majority expressed sa-
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tisfaction with their AFDC assistance (they would have desired greater
financial assistance, but the important point is that most said that
they received more money than they had expected).
This passive acceptance of low standards of living ensures that
AFDC mothers and others in the poverty trap remain there and is a much
debated issue in welfare programming under the rubric of "dependency"
(see Weil).
By not demanding more and by not taking advantage of other
forms of assistance that are available (Guida West), those in poverty
stand little chance of escaping from poverty. Our stereotype of carefree, non-self-respecting welfare recipients, who would allow themselves
to "live like animals" (James West) highlights our concern for this social psychological characteristic.
Hence, the poor are chastised for
not attempting to improve their own lives and are given pep talks and
"offers they cannot refuse" (i.e., financial assistance tied to work requirements) to induce them to take the initiative in job training and
job hunting.
B. Psychological and Social Skills. Persons who have deficiencies
in certain psychological and social skills 6 might be more likely than
others to be ensnared by poverty traps (see, for example, Allen).
Marx, as we know, regarded society as divisible into two factions:
those who controlled the means of production and those who were controlled, and thereby alienated, by the means of production.
Sennett and
Cobb's sensitive analysis of our society suggested that individuals are
indeed aligned along classes in accordance with their "badges of ability" --their publically acclaimed skills and knowledge--in a word, their
competence. Such social and psychological competencies that an individual may possess and that are needed in our society for skirting poverty
traps are what we wish to identify here.
(1) Those who possess inadequate cognitive skills for a society
with a highly developed technology would soon find themselves partly
drifting and partly shoved into the lowest paying sector of society.
The cognitive skills subsumed under the rubric of "intelligence" are
much attended to in our society via such measuring instruments as I.Q.
tests, college placement tests, and occupational entry tests (e.g., the
Civil Service Exam).
While the exact nature of these skills is subject
to debate, and are probably culturally influenced (in addition to whatever role genetic determination may play), they nonetheless occupy an
important role in stratifying society.
At the extremes of retardation and other mental disorders we see
persons who are incarcerated as permanent captives ("wards") of society.
Those who were freed or "released" in the anti-institutionalization
movement of community mental health generally ended up in ghettos near
hospitals, health centers, and adult-care organizations, or simply became social control problems for police.
Less extreme are those cognitive deficiencies that bar a larger
portion of the population from technical and professional training--the
mobility escalators of our society--and result in their early departure
With the inflation of credentials needed for occupafrom our schools.
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tional entry (Berg), the marketability of these people has steadily
eroded.
In general, they end up in unskilled or semi-skilled jobs, the
pay from which ensures the deprecating quality of their lives.
Though our stereotype of the poor does not always emphasize mental
disorder and ignorance, our programmatic concern for remedial education
testifies
to our awareness of the importance that such deficiencies may
have in preventing a person from becoming self-supportive in our society.
Thus, the current movement to equalize educational settings is
undertaken, in part, to provide environments more conducive to the improvement of cognitive skills among children of the poor.
(2)
Often confounded in most measures of cognitive skills are
language skills.
While those who lack the capacity for vocalization or
hearing are obviously disadvantaged in social interactions, the much
greater number of persons in our society who read and write with difficulty or who speak non-standard American English are almost as severely
disadvantaged in our competitive labor market and, no doubt, therefore
are prone to falling into poverty traps.
The language of the immigrant
or of the person born in a subculture of our society puts him or her at
a distinct disadvantage in our schools and in competition over jobs and
promotions.
The common stereotype would suggest that immigrants and
American minorities who tend to use non-standard American English are
overrepresented among those in poverty, and this is in fact true.
In a society that depends upon rapid communications, the structural
trap is set for the demotion to marginal status of all those whose
language skills are 'deficient' by WASP middle-class standards.
To the
best of our knowledge, no explicit attention has been given to the
remediation of language skills by AFDC, though grants for education and
the Head Start program are at least in part aimed at assisting the
disadvantaged in improving their language skills.
(3) Closely connected
with language skills are interpersonal
skills.
In particular, the flexibility with which one is able to construct or assume new social roles would have to be an important asset in
social settings growing ever more (functionally) "differentiated' (Durkheim) or ever more "other-directed" (Riesman et al.).
In a society of
rapidly changing technology and increasing human aggregation and interaction, those who possess limited ability to adapt to new situations
or multitudinous social contacts would soon find themselves falling
behind others in the race for economic resources and likely ending up in
a poverty trap.
Bernstein (a, b,) has noted, for example, that lower-class language
exhibits a lack of flexibility in contrast to that of the middle-class.
He argues that lower-class children are, therefore, at a distinct disadvantage in a society that rewards those who are capable of learning to
assume new situationally-defined roles rapidly. Likewise, Kohn has noted that the lower-class tends to emphasize manners and behavioral compliance to immediate rules, while the middle-class tends to emphasize an
inner development of independent decision-making that can be used in a
variety of settings.
Sennett and Cobb poignantly highlight the belief
in such an "inner life" that non-lower class people are assumed to have
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and that allows
mobility.

them to be

freer

in their

actions and in

their

upward

It is easy to characterize the poor as "animals" (James West), to
dehumanize them and ignore them, so long as they do not seem quite like
us in possessing an "inner life", as is evidenced par excellence by
middle-class standards for role-flexibility in interpersonal relations.
Our stereotype of the poor highlights our belief in their social incompetence vis-i-vis middle-class standards, and this may in fact be true.
As far as we can see, the only concern shown through AFDC for such a potential social psychological deficiency lies in
the counseling of the
mothers in methods to cope with the exigencies of child and home care
and with the labor market.
Other projects such as Head Start also assume, in part, that the interpersonal skills of the poor will be deficient unless "compensatory" education is provided.
(4) Health care skills affect the quality of our lives in rather
obvious ways.
Nalnourishment and organic disorder brought on by substandard hygienic practices would place any of us at a disadvantage in
education, job training and the competitive labor market and, consequently, make us likely prey for poverty traps.
The population density,
squallor, and crime rates among urban poor present them with ample
structural conditions that are detrimental to their health. Home deficiencies in such items of material sustenance as food, heating, personal
health care items, and so on, at levels one would find in the middle
class, likewise add to the hygienic depravity of the poor. If such persons also possess inadequate health care skills, their chances of escaping the poverty trap are reduced. While AFDC only provides counseling
for hygienic practices, Medicaid is available, and is much used and
needed by AFDC recipients.
C. Immediate Social Contingencies.
Even if none of the cultural
expectations, or deficiencies in any of the psychological and social
skills described above apply, several immediate life contingencies could
force a person or family into a poverty trap.
(1) Health problems due to congenital defects, accidents, epidemics, hereditary disorders, or an assortment of other unexpected factors
(independent of health care skills) could occur to anyone and make them
easy prey for our socially structured poverty traps.
It is for this
reason that health insurance is such a popular consumer item among persons who can afford it.
For those who cannot, Medicare has been
designed to assist the elderly with health care problems, while Medicaid
was set up to provide for the medical needs of a broad range of the
poor, including AFDC mothers and their dependents.
Also a special
categorical aid program has been established for the permanently and totally disabled.
In general, the modest support provided by these aid
programs does little to alleviate the deprecating conditions of such unfortunate people.
For the most part, such people fall into the economically structured trap in our society that determines the worth of a person and the quality of a person's life by whether the person is healthy
enough to be able to sell himself or herself as a laborer.
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(2) Closely connected to the problems of health are those of pregnancy. All women who become pregnant soon realize the burdens that such
a state places on their employment and career advancement.
Indeed, until the recent passage of suitable antidiscrimination laws, women could
expect to be fired from their jobs as soon as their pregnancy was
discovered.
The resultant financial hardship this wrought made it likely that they could become ensnared in a poverty trap.
This possibility
was especially likely for women with unwed pregnancies. The importance
of these contingencies on one's chances to fall into (or be pushed into)
poverty and to remain there are highlighted by the aforementioned strong
concern of AFDC for birth control and the reluctance to support illegitimate children.
(3) Another contingency likely to lead one into a poverty trap is
the loss of a financial supporter, due to illness, injury, death, or
desertion. The primary purpose of AFDC is to meet the needs of children
faced with such a contingency. A war or economic depression could force
many of us into such a poverty trap.
It is the dependency relationship
built into the present American family structure that makes this contingency possible.
Therefore, a liberalizing of dependency relations
would be necessary to avoid it.
(4) Natural disasters may force large numbers of families into a
poverty trap for short or long periods of time.
The fact that those in
society who can afford to do so generally insure their property against
such a contingency, indicates the concern we feel for the important role
of disasters in putting people in poverty traps.
(5) Finally, growing old in our society is a contingency that
causes many people to lose their jobs and face poverty traps.
Recent
figures, for example, show that about 20% of all welfare recipients are
65 or older.
Of course, this figure no doubt underrepresents the
numbers of elderly in poverty, since many who need assistance do not request it for a variety of reasons, including pride and being uninformed
of its availability.
The implementation of programs such as Social
Security and Medicare indicate our recognition of the role of aging as a
contingency that ensnares in a poverty trap ordinary people such as ourselves.
To summarize, a wide array of cultural expectations, psychological
and social skills, and immediate social contingencies may account for
why some individuals find themselves in poverty traps while others do
not. Most efforts made on behalf of welfare recipients are directed toward these individual-centered, social psychological features.
While
these efforts are somewhat misguided in their focus on assisting the
victims of poverty traps, rather than disarming the traps themselves, in
lieu of changes in the types of broad scale social structural features
we noted in the previous section such assistance to the victims should
certainly continue.
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4. Summary

We have presented three sociological accounts for why the legislative creation of social welfare programs tends to result in ironically
inconsistent and inadequate consequences.
One line of reasoning suggests that an undue moral concern that the poor conform to the work ethic overrides a more direct concern over alleviating their deprecating
living conditions.
Another line of reasoning suggests that the continuance of poverty is functionally useful to a large array of vested
interest groups who could not wholeheartedly seek its eradication. Finally our own 'social structural- social psychological' model suggests
that the roots of American poverty reside in the very structural
features of the institutions of our society.
Being a conservative political process, legislative activities are too interdependent with the
very institutions that provide the structural elements of poverty traps
to be able to devise welfare programs that effectively challenge the
roots of poverty.
These three accounts are obviously not incompatible, though we have
not attempted a systematic interweaving of them here and would like to
see future work dedicated to this end. There are several reasons why we
developed the 'social structural-social psychological' model and for why
we prefer it to the other two, however.
First, neither the value conflict explanation based on the work
ethic nor Gans' functional explanation attempts, as our model does, to
comprehensively identify both structural and social psychological variables.
Second, Gans' functional model yields itself too easily to an interpretation of the continuance of poverty as being the result of conscious, willful acts on the part of vested interest groups.
With Gans
himself, however, we believe that conscious willfulness in the continuance of poverty is not pervasive.
By deemphasizing functions in
favor of a more straightforward classification of social structural
features, our own model has the advantage of not easily lending itself
to this sort of misinterpretation.
Finally, the value conflict explanation provides an account for why
legislated welfare programs are ineffective, but does not provide an explanation for why the poor are poor. Our model provides an account for
both phenomena. Also in comparing the value conflict account to our own
model, we should note that we did not include failure to hold the work
ethic in our classification of key cultural expectations leading to poverty. We excluded it because, as those in the tradition of the value
conflict account readily document, failure to subscribe to the work ethic is exceedingly rare and consequently could not be a very common social psychological factor leading to poverty. We did include, however,
the more prevalent social psychological factor of low expectations for
education and employment.
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What we may have lost in detail in assembling these accounts, we
tried to compensate for in the comprehensiveness of the theoretical
model we developed. We hope, in particular, that in sketching the social structural-social psychological model of the roots of poverty we
will have strengthened the present theoretical foundation for the study
We
of poverty by sociologists, social workers and social psychologists.
look forward to further refinements of this model.

FOOTNOTES

from Bell and La France.

1.

The discussion that follows draws

2.

The other two programs established with the original Social Security Act included Old Age Assistance and Aid to the Blind. Other
programs have since been added.

3.

At the time that we are writing this article, the impact that the
At
Reagan administration will have on AFDC has yet to be seen.
present, no block grants have been formally proposed to replace
AFDC, though eligibility requirements are to be tightened.

4.

For example, in their 1967 survey of Wisconsin's AFDC programs,
which are considered somewhat liberal compared to those of many
states, Handler and Hollingsworth noted that the liquid assets of
applicant families could not exceed $500 (p. 75) in order for them
to receive an AFDC grant, while the average grant size estimated
per annum for a family of four was only $2,207 (p.93)

5.

cf., Holman's recent

6.

Evidence for the prevalence of such 'psychological' characteristics
of the poor as present time orientation, impulsiveness, and immatuFurthermore, these
rity are extremely mixed (Holman, p. 80-100).
characteristics are more likely to be an outcome of the conditions
of poverty rather than prerequisites for falling into the structurConsequently, we have not included them
al traps we identified.
among our key social psychological variables.

'structural-adaptive' model.
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PROFESSIONAL BURNOUT:
SOCIOCULTURAL AND SOCIOPOLITICAL PERSPECTIVES*
Paula L. Dressel, Ph.D.
Georgia State University

ABSTRACT
Social psychological, organizational, and administrative orientations
dominate the literature on the phenarenon of professional burnout. This
paper argues that sociocultural and sociopolitical perspectives offer additional insights into the issue. By the application of such perspectives
we are compelled to examine how certain characteristics of social policies
impact dysfunctionally on service providers as well as service recipients.
Furthermore, the broader approach outlined here offers alternative intervention strategies for the alleviation or prevention of burnout than those
ccomonly posed in previous literature.

INTRODUCTION
Interest in the manifestations, causes, and treatment of professional
burnout in the human services appears to be accelerating (Freudenberger, 1974;
Maslach, 1976; Maslach and Pines, 1977; Larson et.al., 1978; Pines and Maslach, 1978; Maslach and Jackson, 1978; Maslach, 1979; Hall et.al., 1979;
Maslach and Jackson, 1979; Hendrickson, 1979; Cherniss, 1980; Erlich and
Zietz, 1980). Yet, none of these writings (with the exception of Cherniss,
1980) have demonstrated an understanding of how larger systems variables may
operate to produce or exacerbate the phenomenon of professional burnout. This
article argues that sociocultural and sociopolitical perspectives are applicable
to the study of burnout, with attention being given to the following issues:
How do society's beliefs and values, the nature of politics, and the characteristics of social policies which flow from political systems and cultural values
contribute to the experience of burnout by service professionals? How might
social policies be altered to prevent or alleviate burnout? If we can specify
the less proximal causes of burnout, then it is possible to suggest intervention strategies which could prove more fruitful in conjunction with individualor agency-specific strategies for alleviation or prevention of the burnout
phenomenon.

*The author gratefully acknowledges support for this project from an Urban Life
Grant from Georgia State University. Appreciation is extended to Robert Binstock, Cary Cherniss, Carroll Estes, Ralph LaRossa, Arthur Shostak, and Gordon
Walker for their ocments on an earlier draft of this article.

-759What seems to be characteristic of the bulk of reports on burnout is an
emphasis on either social psychological or organizational and administrative
issues and remedies. Thus, the relevant questions pursued by investigators
have focused on the following questions or same variation thereof: (1) How
does the professional's personality or behaviors contribute to beconing burned
out? What can the individual do to prevent or alleviate burnout? (2) What
are the requirements of the work setting which contribute to employee burnout?
How might work be reorganized to prevent or alleviate this syndrme?
The following analysis proposes the integration of sociocultural and
sociopolitical perspectives with the organizational and social psychological
orientations abundant in the literature in order to develop a fuller understanding of the burnout phenomenon. First, two hypothetical cases based on
analytical writings and empirical research are used to illustrate in general
the utility of an integrated analysis and in particular the utility of sociocultural and sociopolitical perspectives. Next, attention is given to the
implications of the cases for effective intervention and for improved research
into the problem of professional burnout. The appendix to this article provides for those interested the model of variable relationships on which the
following analyses are based.
EW)SCENARIOS
This section describes two hypothetical situations in which burnout is
manifest. The descriptions differ in one important way from typical illustrations of the burnout phenomenon throughout the scholarly and popular literature.
This difference lies in our locating the ultimate sources of burnout not in the
social psychology of the provider, not in the managerial framework of her/his
job, and not in the shortcomings surrounding the client, but rather in the
larger sociopolitical and sociocultural processes which filter down to the
client-provider relationships. This analytical difference proves significant
in evoking a fuller understanding of burnout and in deriving implications for
effective intervention into and improved research on professional burnout.
Scenario #1: Provider Exhaustion
In this scenario, we see the dedicated service worker who invests long
hours in client contact, despite a growing caseload, despite her or his gnawing
feeling that the client's situation does not seem to improve, or despite the
fact that if success is achieved with one client, another with very similar
problems moves in to take the place of the foner. Work is important to the
service provider because she/he has a deep cormitment to seeing social change
occur and to improving the everyday lives of those with whom the provider
works. But after several years on the job, during which time the worker has
noticed little if any collective improvement despite her/his devoted efforts,
a feeling of emotional exhaustion has replaced earlier idealism and enthusiasm.
She/He has gradually becane disillusioned and is considering changing to a job
which is less demanding.
The provider is burned out from the role stresses of overload, frustration, and conflict. Role overload is perceived to have occurred because the
worker has a large number of role relationships with clients which exhaust the
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because the client is unable to reciprocate at a level which would balance the
exchange.
(See Marks, 1977, for an analysis of role overload as an account.)
Pole frustration may be defined as a feeling resulting from the inability
of the worker to perform the provider role adequately due to limitations of resources
in the social envirorment (Bates and Harvey, 1975:363). Thus, lack of adequate
funds to meet needs and the existence of service systems which suffer from lack
of comprehensiveness and lack of oordination can contribute to role frustration,
and eventually burnout, on the part of the service worker.
Role conflict occurs because of inconsistent demands placed on the provider
by others in the execution of the work role. For example, the client may at
tiues require lengthy interaction with the provider while at the same time the
provider's supervisor utilizes number of clients seen as a measure of work
performance (e.g., Zinmerman, 1969). The supervisor realizes the worker's
dilemma but has to maintain certain levels of service in order for the agency
to continue receiving funds in the short run and in order to be part of the
statistics which satisfy Congressional oversight committees in the long run.
Nevertheless, the two demands are incompatible; attempts to satisfy both result
in worker stress and eventual exhaustion, a symptom of burnout.
If the analysis were to stop here, suggested strategies for attempting to
alleviate burnout might include educating the worker and the client regarding
the limitations of what agencies can do, establishing an intra-agency support
group to air one's stresses and to allow the worker to realize that her/his
situation is not unique, and obtaining a mix of administration and service work
so one does not have to engage continually in depleting relationships. Thus,
the underlying sources of burnout are not addressed, although strategies for
coping in a dysfunctional setting may be developed.
However, let us look further in the causal chain which eventually leads to
the phenomcenon of burnout. The above scenario posits a relationship between
client characteristics, role overload, and burnout; between characteristics
of the service systen, role frustration, and burnout; and between job characteristics, role conflict, and burnout. We now need to ask such questions as:
(1) W at causes a continually imbalanced exchange and power relationship between
providers and clients? (2) What causes service systes to be inadequately
funded, fragmented, and uncoordinated? (3) What causes conflicting role demands
by agencies and by clients? Although we do not intend here to attempt a definitive response to each of these questions, sce suggestions will be offered which
may serve to identify higher-level causes of burnout.
In response to the first question, it can be argued that a strong imperative
of the service disciplines (Mcnight, 1977), and of interest groups spawned by
the service industry (e.g., Iowi, 1969; Estes, 1979) is to perpetuate the daminance of services and a service orientation. This orientation by definition
equips service workers with superior exchange resources in a provider-client
relationship. The services strategy operates in a political and cultural climate
in which service recipients are defined as more or less deserving, thereby imposing a negative status generalization (e.g., Dowd, 1979) and diminished value
on any exchange resources possessed by those categories of consumers defined as
less deserving. Thus, both cultural ideologies and political dynamics contribute
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between providers and clients, which in turn may lead to provider role overload
and eventually to burnout.
Similarly, the source of inadequately funded, fragmented, and uncoordinated
service systems can be located in certain attributes of politics. Inadequate
funds result in part from legislation which is largely symbolic in nature but
which adequately serves the political needs of the legislator in addressing constituent concerns (Edelman, 1977; Binstock, 1978).
Fragmented and uncoordinated
service systems result from politicians' efforts to satisfy the demands of conpeting interest groups and middlemen in the allocation of resources to address
problems. Thus, legislation which serves the politician's needs may create
structurally problematic and inadequately funded services which may lead to
role frustration and ultimately to burnout for the service provider.
Finally, the needs of politicians to demonstrate visible results to their
constituents in addressing social problems (Binstock and Levin, 1976) can lead
to agency practices which result in goal displacement (Estes, 1973). Thus, in
our example, if the politician is interested primarily in nunber of clients
served by a program, an agency's funds ay be tied to readily available client
nunbers rather than quality of client improvement. The service worker, then,
will be caught in a conflict between agency needs and client needs. Such role
conflict, if ongoing, can contribute to the experience of worker burnout. Here
again, we see that political dynamics influences the nature of social policies;
these policies in turn create job requirements for the service worker which lead
to role conflict and possibly to burnout.
The ability to identify macrosociological sources of professional burnout
is not limited to this single scenario. We shall present one other hypothetical
situation to reinforce this point before exploring its inplications.
Scenario #2: Administrator Apathy
In this vignette we see the services administrator who has experienced a
continual decline in involvement in and motivation toward her/his work over the
past two years. It is not clear to the administrator what the direction of her/
his agency should be, and federal guidelines change annually. On the one hand,
the administrator is mandated to plan and coordinate, but funding seens more
readily forthcoming for even isolated direct services. It is the administrator's
feeling that she/he must try to be all things to all benefactors, and this has
led to growing frustration. The administrator seldan receives positive feedback
but is certain to hear any negative feedback regarding agency performance.
Because federal cutbacks have limited other employment opportunities, the administrator has given up looking for a different job and merely tries to get through
each day with as little difficulty as possible.
The particular role stress involved in this case of burnout is that of
role ambiguity (e.g., Rogers and Molnar, 1976). A managerial strategy for
reducing role ambiguity and thus indirectly alleviating burnout is the clarification of worker tasks and performance measures. However, it can be argued that
the very policies which some individuals administer are themselves intentionally
ambiguous (Edelman, 1977; Estes, 1979), thereby introducing role stress into the
worker's situation. Intentionally ambiguous or decentrally implemented policies
which create administrator role ambiguity nevertheless meet the needs of politicians to respond to demands of increasing constituent groups. Legislators came

-762to operate with a circuit-breaker orientation (Binstock and Levin, 1976); that
is, they pass broad policy statements and delegate the time-oonsding process
of detailing and implementing the policy to administrators at various levels.
A latent function of such a politically expedient posture toward the creation
of social policy is role ambiguity and the potential for burnout among adninistrators.
Two hypothetical situations have now been presented to document the claim
that macrosociological variables are important to a fuller understanding of
professional burnout. We now turn to the implications of this claim for intervention strategies to alleviate or prevent burnout and for improved research
into the problem.
IMPLICATIONS OF A BROADER VIEW
Intervention Strategies
If the argument presented here is correct, that sociocultural and sociopolitical dynamics play a significant role in the generation of professional
burnout, then the phenomenon of burnout takes on a new meaning. Insofar as
social policies are designed for the benefit of the politician and the larger
social order, then the discouragenent, the pessimisn, and the fatalism that
are symptoms of burnout may be a realistic assessment by the service worker
or administrator of the situation in which she/he is immersed rather than
representing irrational attitudes caused by work exhaustion or personal inadequacies. And insofar as inadequate social policies, ambivalent cultural ideologies, and political imperatives underlie the phenomenon of burnout, the likelihood of burnout can be seen as inherent in the work of service administration
and provision. In this regard, then, service workers as well as service recipients may be victimized by the very arrangements which ostensibly have been
instituted to alleviate problems. Ironically, providers and consumers often
became antagonists as a result of worker burnout, as each blames the other
for the shortcomings of their relationship.
The analysis presented in this article suggests that far-reaching intervention strategies for alleviating and preventing burnout muist focus on those
sociopolitical and sociocultural dynamics with which burnout is ultimately
linked. Such strategies have been discussed in a variety of sources (e.g.,
Lowi, 1969; Binstock and Levin, 1976; Estes, 1979; Wlfensberger, 1972; Howe,
1978), although they have not been associated with the phencmenon of burnout.
To make the connection here is to add to the list of dysfunctions generated
by social welfare policies and the politics and ideologies from which they
are conceptualized; it also serves to strengthen the case for a more critical
approach to those policies.
Consequently, addressing the problem of burnout at the social psychological
or administrative level in situations informed by the aforementioned policies,
politics, and ideologies may provide only short-lived amelioration. This is not
to deny that some instances of individual burnout will find their solutions in
planned time-outs, mixed caseloads, support systems, and like strategies, but
it is to enphasize the many burnout experiences whici are structurally induced.
In the latter cases, to expect the worker to be rejuvenated by one-time, individualized interventions is to structure the situation further for failure.
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an ongoing hazard of the service workplace, then we need to
design regular respites for those workers who implement policies
which remain entrenched, although dysfunctional, for the service
worker.
For the benefit of service workers as well as service
recipients in the long-run, we need to consider more carefully
policy options which enhance recipient independence as opposed
to creating services dependence, which create explicit priorities and bounded, qualitative objectives, which integrate rather
than isolate consumer constituencies, and which combine both
visible short-term impact with serious attempts at the longrange improvement of the aggregate status of client groups.
These are but a few of the higher-order interventions suggested
by sociocultural and sociopolitical perspectives in examining
the phenomenon of professional burnout.
Research
This broader view of burnout demands that new research
questions be addressed. The bulk of current research has concerned itself with documenting the existence of burnout in
various service professions and with identifying social psychological and organizational sources of burnout. The analysis
provided in this article suggests that we must focus on the
nature of social policies and determine the extent to which
various policy characteristics may contribute to professional
burnout.
For example, we might explore what relationship policies
which are more or less self-implementing have to the experience
of professional burnout. Or we might compare the degree of
professional burnout in income subsidy versus in-kind service
systems. In the former case it could be hypothesized that
policies which have a high degree of self-implementation are
negatively related to burnout, since role ambiguity would be
reduced by such policies. In the latter case, we could hypothesize that burnout would be less likely to occur in income subsidy programs since exchange and power imbalances may be
reduced between client and professional, moreso than with the
in-kind service system. Consequently, the client may have
greater independence, and the professional would be less likely
to experience role overload. In such research, it would be
important to control for client characteristics (Maslach, 1978)
when comparing programmatic and policy impact on professional
dispositions.
To date, no strong evaluative research is available regarding
the impact of intervention strategies to alleviate burnout. Thus,
we do not know whether the strategies oriented to social psycho-
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research needs to be undertaken, similar research should be
generated regarding interventions at the level of policy change.
Thus, we might seek to alter certain policy variables hypothesized herein as contributing to professional burnout in chosen
settings where burnout is identified. Measurements relative to
burnout would be obtained both in the short term and over the
long run.
These could be compared to similar measurements
obtained from settings whose interventions were either organizationally or individually focused and from a setting which
served as a control.
In this manner we could ascertain the
relative benefits of burnout intervention strategies. It may
be that one strategy produces immediate benefits while another
demonstrates long-term impact, thereby suggesting a mix of
interventions for maximum effectiveness.
Conclusion
The focus in this article on sociocultural and sociopolitical variables as they may impact on the professional-client
relationship does not deny the operation of organizational and
social psychological determinants of professional burnout.
Rather, the point is to acknowledge that macrosociological
variables are relevant to the issue as well.
We have attempted
to illustrate how such variables impact, both directly and
indirectly, in ways that may not be initially obvious in considering the problem of burnout, and we have suggested alternative and supplementary interventions and research questions
which flow from such an analysis of the problem. In providing
a broader view of this currently popular issue, it is hoped
that we will begin to take a closer look at social policies
from which service professionals as well as service recipients
stand to benefit or to lose.

APPENDIX:

THE GENERAL MODEL

The preceding analysis was based on the variable relationships summarized by the model in Figure 1. The model moves
systematically from higher level social systems to lower level
ones, that is, from sociocultural and sociopolitical issues to
organizational perspectives and finally to a social psychological focus, the level at which the phenomenon of burnout manifests itself. In Figure 2 we take a closer look at the organizational and social psychological levels of the model presented
in Figure 1.
At the highest conceptual level (Figure 1) we notice that
a reciprocal relationship exists between (A)the ideational variables of cultural values and predominant/dominant ideologies and
(B)the structural and processual characteristics of the political
system. Such cultural ideals as democracy, individualism, and
pluralism shape both political arrangements and behaviors which

FI GURE

FIGURE 2

1.
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29-32; Lowi, 1969), and popular opinion and dominant ideologies
operate to inform politicians which groups are more or less
deserving (Howe, 1978); political behaviors in turn usually
reinforce but may also modify various values and ideologies
(A

--

B).

Both of the highest order variables influence the nature of
social policies (C) which emerge from public and private deciFor example, cultural emphasis on the indivision-making units.
dual guarantees that proposed solutions to social problems will
Illusfrequently be focused on individual remediation (A - C).
trative of political characteristics which influence social
policies (B - C) is the circuit breaker strategy employed by
decision-makers bombarded by constituent requests (Binstock and
This strategy involves the passage of broad policy
Levin, 1976).
statements whose details must be negotiated at various administraThe outcome of such a strategy is policies which are
tive levels.
Indeed, it could be argued that influence
intentionally ambiguous.
from A - C and B - C occurs in the form of constraints which
beliefs and politics impose upon what is possible through social
policy.
Attributes of social policies, in turn, may reinforce or
generate changes in the context or content of political games
(C - B), such as in allowing decision-makers to attend to other
constituent groups once at least symbolic efforts have been
devoted to certain of them; or may reinforce or alter the nature
of public sentiments (C - A), such as in formalizing the manner
in which the public comes to think of categories of individuals
(e.g., Wolfensberger, 1972; Estes, 1979).
These variables, then, represent sociocultural and sociopolitical influences which play an initial, and fundamental, role
in establishing parameters within which service professionals and
clients relate. We have only described here the direct variable
relationships; indirect influence between and among variables
operates much more subtly, although nonetheless profoundly.
We now turn our attention to the organizational level, with
which some burnout literature has concerned itself directly (e.g..
Salient characteristics of the service system
Cherniss, 1980).
(D) can be a consequence of the nature of social policies (C - D),
such as creation through policy of designated planning units or
programming bodies (e.g., the Older Americans Act and State Unit
and Area Agencies on Aging); of the nature of the political
system (B - D), such as the occurrence of power fragmentation in
policy implementation (e.g., Binstock and Levin. 1976); or of
dominant beliefs (A - D), such as the organizational decision
regarding which clients are more deserving of scarce resources.
Reciprocally, certain characteristics of the service system
A),such as in the
may alter or reinforce dominant beliefs (D
segregation of some services which isolate groups from one another
(e.g., Wolfensberger, 1972). may reinforce or alter the actors and
such as in the
the acts within the political system (D - B)
spawning of new specialized interest groups from service settings

-767-

(e.g., the American Farm Bureau Federation which grew out of
the agricultural extension program, and the National Association
of Area Agencies on Aging, emerging as a result of the creation
of AAA's by amendment to the Older American Act); and may reinforce or alter the nature of social policies (D - C), such as
through the process of goal attenuation or displacement (e.g.,
Estes, 1973; Hudson and Veley, 1974; Lehman, 1978).
Again, indirect relationships can occur between and among
variables A, B, C, and D, although they will not be illustrated
here.
The final variable in Figure 1 is the impact on actors in
the service system (E).
Such actors include service recipients.
direct service workers, and service system administrators and
supervisors. All four of the previously delineated variables
impact on these relevant actors. Dominant ideologies, for example, inform how the service provider and the service recipient
will perceive each other (A - E), (e.g., Case and Lingerfelt,
1974; Keith, 1977; Chalfant and Kurtz, 1972; Willie, 1960; Moen,
1978; Cherniss, 1980), while the nature of social policy governs
the formal structure of that relationship (C - E); the division
of labor within the organized service system operates to determine which service bearers interact with which service recipients
(D - E); and the politician's ready espousal of ideas which
present quick, tangible results in response to designated crises
virtually insures that the identified target population will
find no long-term efforts directed in its behalf (B - E) (Binstock and Levin, 1976; Estes, 1979; Edelman, 1977).
In turn, how the relevant actors fare in their interrelationships can feed back into social values and beliefs (E - A),
such as the belief that human beings are not very easy to change
after all (Etzioni, 1972), or that some groups are more or less
deserving (Hudson, 1978; Howe, 1978); into political processes
(E - B), such as the emergence of politically-oriented client
pressure groups experiencing relative deprivation (e.g.! National
Welfare Rights Organization); into characteristics of social
policies (E - C), such as incremental allocations for seemingly
successful programs; and into service system characteristics
(E
D), such as the mixing of administrative and direct service
work for employees in order to prevent burnout (Maslach and Pines,
1977; Maslach, 1976; Freudenberger, 1974).
Again, this overview does not explore indirect relationships;
nor does it describe relationships between various actors accounted
for in variable E.
In order to understand how all of these variables relate to
burnout, it is necessary to focus further on variable E, the
experience of system actors, or more specifically, the experience
of individual service professionals, in performing their responsibilities within the sociocultural, sociopolitical, and organizational contexts outlined above. Figure 2 presents a social
psychological model of how burnout occurs, utilizing a structural
approach to the experience of burnout.
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Characteristics of the service system within which one
works, characteristics of one's particular job, and characteristics of the clients to whom the service provider relates can
generate particular role stresses in attempting to perform work
responsibilities (D-E2 ; Ela E ; Elb E2 ). For example, a
fragmented, uncoordinated service system can create for the
worker a sense of role frustration; similarly, ambiguous goals
for one's work, or lack of feedback regarding one's work, can
create role ambiguity (e.g., Hall et.al., 1979; Rogers and
Molnar, 1976; Harrison, 1980); finally, role frustration may
result from continued contact with clients whose situations
show no improvement (Maslach, 1978).
Intensive and/or extensive experiencing of role stresses can lead to the dysfunctional
consequence for the service system and for the individual of
worker burnout (E3 ).
Taken together, Figures 1 and 2 allow for a broader understanding of the phenomenon of burnout than literature to date
has provided.
It should be noted, however, that this model
does not take into account various mediating influences (e.g.,
coping strategies, level of commitment) which might intervene
in the posited variable relationships. These mediating variables
are the subject of a forthcoming paper by the author.
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ABSTRACT
This essay explores the future prospects for the political influence of older
Americans. Some analysts contend that the next fifty years will bring a marked
increase in the political influence of the elderly. Others argue that the aged
are unlikely to become a significant political influence at any time in the
forseeable future. We review the relevant evidence and conclude that it is not
entirely consistent with either of these positions. Our analysis suggests a
third alternative, that there will be a marked increase in the political resources
of the elderly, which will not necessarily translate into an increase in political
influence.

Two of the questions that most intrigue political gerontologists are:
(1) how
much political influence do older Americans have today and (2) how much political
influence are they likely to come to have in the years ahead. There is a tendency
for those who believe that older Americans have relatively little political
influence today to also believe that there will be little if any increase in
their influence for the foreseeable future (Maddox, 1978; Campbell, 1971).
Similarly, those who would have us believe that older people are a significant
political block today tend to foresee an increase in the political influence of
older people during the next fifty years or so (Peterson et al., 1976; Butler,
1974).
Our analysis of the evidence suggests a third alternative. Due to
increasing levels of education, advances in telecommunications, the changing
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patterns of labor force participation for women, and a number of other such
trends, we see a substantial increase in the political resources of older people.
However, it is not possible on the basis of available evidence to determine
whether this increase in resources will lead td a significant or insignificant
increase in the actual political influence of older people. In this essay our
goal is to analyze the various factors which are likely to influence the
magnitude of any shift in the influence of older Americans in the years ahead.
FACTORS CONTRIBUTING TO AN INCREASE IN THE POLITICAL INFLUENCE OF OLDER AMERICANS
Few analysts question the demographic trend data that point to an increase in the
proportion of the population over age 65 during the next fifty years. These
older Americans constituted 11 percent of the population in 1980 and will come to
constitute approximately 18 percent of the population by the year 2025 (U.S. Bureau
of the Census, 1979b).
In view of these projections it is reasonable to expect
at least some increase in the number of elderly voters. During the 1970's older
Americans made up approximately 15 percent of voters and one reasonable projection
is that they will make up 20 percent of voters fifty years from now (Hudson and
Binstock, 1976).
In addition to the increase in the number of elderly people there are an increasing number of people in their middle years who can identify with the elderly on
many issues because of similar life circumstances (Neugarten, 1974; Binstock,
1976).
Oe factor contributing to this is the trend toward earlier retirement.
In 1900, 63 percent of men over age 65 were still in the labor force, but by 1977
the figure had decreased to 20 percent (Atchley, 1976; Schulz, 1980).
There
has been a similar trend with respect to persons aged 55 to 64 (those in late
middle age);
in 1950, 87 percent were in the labor force, but the projected
figure for 1990 is 70 percent (U.S. Bureau of the Census, 1976; Williamson, Evans,
1
and Munley, 1980).
Both the retired elderly and retired persons in the late
middle age are living on reduced and relatively fixed incomes; both share a
concern with the consequences of inflation and tax increases;
and both would find
it difficult to reenter the labor force. Similarly, neither group continues to
2
have the social roles and social status that work provides.
People with elderly parents support the interests of the elderly on many issues
in part because they feel burdened by responsibilities toward their parents.
They are likely to support efforts to increase Social Security, SSI, and other
such benefits which help their parents maintain independent households. Some
of these people are seeking relief from the present burden of providing economic
support and various support services to their aging parents; others are looking
to the future and hoping to minimize the burdens they see coming (Riley and
Waring, 1976).
Persons working in industries which provide services to the elderly have a
direct economic interest in government spending on various programs for the aged.
This includes those who work in nursing homes and other such long-term care
facilities. It includes the administrators who work in the various federal, state
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and local agencies that provide services for the aged as well as the various Area
Agencies on Aging. These agencies are sometimes referred to as the "aging netIt includes those who administer nutrition programs as
work" (Estes, 1978).
well as those who provide transportation services, homemaker services, protective
services, legal services, counseling, and home health aid services.
This segment of the senior movement is small by comparison with the others considered so far, but it is a strategically placed group of advocates on behalf of
programs for the elderly. Some of these people are in a position to influence
those who shape old age policy and programs. This group tends to be very active
in the interest group process by which so much government policy is formulated
and modified (Estes, 1979). This service sector expanded rapidly during the
late 1960's and early 1970's, but it will probably decrease in size during the
1980's given the trend toward cutting back social programs. However, even in the
face of limited economic growth and austerity in government spending on social
programs, it is reasonable to expect some expansion in this sector over the long
run. If for no other reason than the marked increase in the number of the elderly
who depend on such services, one would expect at least some expansion in the
number of service providers.
Organized labor has become increasingly concerned with old age issues during the
As the number of union members
past twenty years (Marmor, 1973; Pratt, 1976).
who are retired increases and as retirement age declines, old age issues become
increasingly relevant to unions. Particularly relevant in this context are Social
Security and health care benefits. To the extent that organized labor's support
for aging programs increases, there should be a corresponding increase in the
ability of the aged to realize their political objectives.
We have considered trends that will contribute to an increase in the size of the
elderly population as well as other groups likely to support elderly interests.
These trends will increase the political resources of the elderly, and the
impact will be particularly significant if there is at the same time a tendency
for rates of political participation to increase.
As the elderly grow older there appears to be a drop in voter participation,
especially among women (Wolfinger and Rosenstone, 1980; Brotman, 1977). One of
the factors cited to explain this drop is poor health (Milbrath and Goel, 1977);
however, there is reason to expect improvement in coming years. There has been
a modest but steady improvement in the health status of the elderly since
the turn of the century, a trend that is likely to continue. While life expectancy
is unlikely to increase at the same rate during the next fifty years as it has
and there are
since 1900, it is reasonable to expect the increase to continue;
increase in life expectancy during
some who point to the possibility of a dramatic
3
the next fifty years (Rosenfeld, 1976).
More important than the trend toward improved health and increased life expectancy
is the trend toward a more highly educated elderly electorate. Given the evidence
that there is very little decline in voter participation among the elderly who are
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highly educated (Wolfinger and Rosenstone, 1980), this trend should contribute
to an increase in voter participation among the elderly.
The absolute economic status of the elderly has been improving during the past
forty years (U.S. Bureau of the Census, 1976). Looking to the future, it is
reasonable to expect continued improvement in the economic status of the elderly
(Schulz, 1980).
There is no clear long term trend in economic status relative
to other age groups (U.S. Bureau of the Census, 1976), but during the 1970's there
was marked improvement in the relative status of the elderly (Williamson, 1979).
It is risky to speculate about long term economic trends and thus about the
economic status of the aged in coming years relative to the present. However,
given the automatic cost of living adjustment that is written into existing
Social Security legislation, the 1974 pension reform legislation, the increasing
proportion of the population eligible for private pensions, and the increasing
labor force participation among women, it is reasonable to project at least a
modest increase in the economic status of the aged in the years ahead. Since
people with higher incomes show higher political participation rates (Verba and
Nie, 1972), these economic trends should contribute to an increase in political
participation.
The stigma associated with being old may decline somewhat in coming years. Among
increases in the
the factors which could contribute to such a decline are:
elderly's level of education, changes in mass media old age stereotyping, improvements in the economic and health status of the aged, the trend away from mandatory retirement and the trend toward voluntary early retirement, and the growth
of various organizations committed to improving the image and influence of the
aged. To the extent that there is a reduction in the stigma associated with
being old, we should expect a corresponding increase in willingness to assume
the identity of elderly person. Since there is a tendency for those who
identify as being elderly to be more supportive of programs on behalf of the
elderly (Cutler and Schmidhauser, 1975; Bengtson and Cutler, 1976), any reduction
in stigma could well contribute to an increase in the political participation
and influence.
There has been a marked shift in the labor force participation of women during
the past thirty years; more women are spending more of their lives at work
This trend along with the more general changes in traditional sex
(Schulz, 1980).
roles is likely to reduce the gap in political participation among elderly men
and women. Today elderly women show lower voter turnout rates than do elderly
In addition to the decline in voter
men (Wolfinger and Rosenstone, 1980).
participation starts at an earlier age than for elderly men. However, with
increased labor force participation (Bednarzik and Klein, 1977) and changing sex
roles, it is quite likely that in years to come voter participation rates for
This would
women will more nearly approximate those for men (Andersen, 1975).
contribute to an overall increase in voting rates for older people.
In recent years there has been a dramatic decline in the proportion of voters who
identify as being either Democratic or Republican and there has been a corresponding upswing in the proportion who identify as being independents (Nie et al.,
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1976).
To the extent that voters of any population subgroup including the
elderly identify as independents, they cannot be taken for granted by those
running for elective office. This trend will give the elderly more political
leverage than they have. In the past the elderly have been viewed as a very
stable voting group (Cambell et al., 1960).
For this reason politicians have
generally been hesitant to focus too directly on the aging vote (Riemer and
Binstock, 1978).
If elderly voters have been supporting a particular party over
the years, they have been more likely than other age groups to continue to do
so (Hudson and Binstock, 1976).
If a party can assume that it is going to get the
votes of a particular constituency, this reduces the bargaining power of that
constituency;
in recent years this has been a problem for black voters who have
traditionally voted heavily Democratic. If the trend for the elderly to identify
as independents continues, it is likely that this will contribute to an increase
in their political influence.
There is a tendency to stereotype the elderly and as a result they are viewed as
being much more homogeneous than is actually the case. In fact they tend to be
one of the most heterogeneous age groups with respect to a wide range of
characteristics.
It is often argued that this heterogeneity tends to reduce the
political power of the elderly (Harootyan, 1981; Binstock, 1972;
Campbell, 1971).
However, there is reason to believe that the elderly are becoming more homogeneous in certain respects and that this trend may increase their political
influence in the years ahead. One relevant factor in this context is the change
in immigration rates (U.S. Bureau of the Census, 1979b).
There was a lot more
immigration into the United States during the first part of the century than there
4
is today.
As a result fifty years from now a smaller proportion of the aged
will be first generation immigrants and there will be a smaller proportion who do
not speak English as their first language. In addition they will have been
exposed to the homogenizing influence of television and other mass media for a
longer period of time. All of these factors are likely to reduce the heterogeneity among the elderly and this could increase their political influence.
Our focus to this point has been on factors likely to contribute to an increase
in the political resources of the elderly in years ahead. Many analysts mention
these same factors in connection with the argument that the political power and
influence of the aged will be substantially greater in the future than it is
today. A major reason that we take issue with the conclusion that the preceding
trends will inevitably lead to a significant increase in the political influence
of the aged is our recognition that there are a number of other factors that
will also affect the magnitude of any shift in the relative influence of the
elderly. Here we are referring to the factors which will tend to neutralize those
mentioned to this point. These counterbalancing factors, to which we now turn,
are often mentioned by those analysts who take the position that for foreseeable
future there will be no significant increase in the political influence of older
people.
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FACTORS INHIBITING ANY INCREASE IN THE POLITICAL INFLUENCE OF OLDER AMERICANS
No one can deny that the number of elderly people in this country has dramatically
increased since the turn of the century, and it is also quite safe to project a
continuing increase well into the next century. This argument makes the implicit
assumption that the size of a population subgroup is a major source of political
power. But if we look around we are confronted with a great deal of evidence
that numbers do not always translate into influence. There are more women in
the nation than there are men, but again the size of this segment of the
population does not translate in any direct way into political influence. Since
women have many sources of identity and ideological commitment, they are not
politically united as an interest group and they do not have the political
influence they would otherwise have. Similarly, there are many more poor people
than there are rich people in this country (Williamson et al., 1975), but few
would argue that the poor have more political influence than do the rich.
An increase in the proportion of the population who are elderly will not
necessarily translate into an increase in political influence. To the extent that
the aged remain divided by their allegiance to a variety of other sources of
identity such as social class, occupational background, race, religion, and ethnic
background, any increase in numbers may be neutralized (Binstock, 1972). If an
increase in the size of the elderly population is to translate into an increase
in political influence, it would help if there were some increase in "age
consciousness," but such a shift may not occur. The elderly have a variety of
sources of identity other than age and many of these other sources of identiy are
For this
much more long standing and more highly valued (Campbell, 1971).
reason some analysts (Binstock, 1976; Maddox, 1978) argue that the elderly
are a relatively weak political force today and that in the future they are
likely to remain weak.
While there are trends discussed earlier that may reduce the degree of heterogeneity among the elderly in coming years, there is no credible authority who
argues that the heterogeneity will be eliminated. To the contrary, most would
agree that the cross-cutting sources of identity, loyalty, and perceived selfinterest such as social class, race and ethnicity will remain and continue to
affect political attitudes and behavior (Binstock, 1972; Campbell, 1971).
Because some of these cleavages, such as social class, reflect very real differences in self-interest, it is going to be difficult to politically unify older
people around aging issues and candidates committed to the interests of the
elderly (Ragan and Davis, 1978). The heterogeneity of the elderly will continue
to inhibit the development of a strong elderly voting block and the evolution
of the elderly as a highly organized interest group.
The "elderly dependency ratio" (the ratio.of persons over age 65 to persons age
18 to 65) has been increasing since the turn of the century and most likely will
continue to increase during the next fifty years (Cutler and Schmidhauser,
5
It reflects the increasing economic burden the dependent elderly will
1975).
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be placing on the nonelderly. Some analysts argue that the burden could reach
a point at which the nonelderly are unwilling to bear the burden (Hudson, 1978).
One reaction might be a major tax payer's revolt. It is possible that the
"Proposition 13 Movement" of the 1970's will turn out to have been just the
opening round for a much more comprehensive revolt. The increasing tax burden
on the nonelderly due in part to the cost of programs for the aged could serve to
unify this segment of the population against continued government efforts to
improve or even maintain the elderly's living standard. Such a tax revolt would
represent a major threat to the economic well-being of manywho are elderly, and
it could serve as a catalyst for political unity among the elderly (Weaver, 1981).
But if this unity were to occur in response to a substantial antiaging backlash
in the general population, any potential increase in power among the elderly might
well be neutralized.
In the not too distant future there might be a marked increase in age consciousness among the elderly in response to certain polarizing events. The most often
cited example in this context is an actual or threatened sharp reduction in
If the nation were
standard of living available to the elderly (Wilson, 1973).
faced with a no-growth economy and marked inflation, the standard of living the
elderly experience might be undercut. This could produce a strong political
reaction on the part of the elderly and lead to an increase in "aging consciousTo the extent that the elderly have a clear economic self-interest in
ness."
common, an increase in age consciousness would be quite possible. This in turn
could lead to more political unity and possibly to an "aging vote."
However, the preceding scenario fails to deal with one very important argument.
It is entirely possible that the conditions which would be necessary to create a
marked increase in age consciousness among the elderly would also tend to
increase sentiments against the elderly. Age consciousness would probably increase
in response to an economic collapse on the magnitude of the Great Depression, but
such a collapse would not just impact the elderly; it would have profound effects
on all age groups. In this situation there would be a great deal of competition
from other age groups with their own needs. These other groups would not sit
idly by watching their incomes fall relative to those of the elderly. The severe
economic conditions necessary to produce a marked increase in solidarity among
the aged would at the same time increase the resistance from other and more
powerful segments of the population to resist any increase in the aged's share of
the national budget.
Organizations such as the Gray Panthers are sometimes cited as evidence of the
enderly's increasing age consciousness. Critics point out that the number of older
persons who identify as being "old" or "elderly" is surprisingly small (Riley
In one study based on a national sample, only 38 percent of
and Foner, 1968).
those over age 60 identified as old (Cutler, 1974), and in another only 61
percent of those aged 71 to 79 identified as being elderly or old as opposed to
Furthermore, those who are in the best health
young or middle-aged (Ward, 1979).
and who have the most education are the least likely to identify as being old
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With this evidence in mind it is reasonable to conclude that
(Binstock, 1976).
as education levels increase and the economic position of the elderly improves,
we may find fewer rather than more of the elderly willing to identify as being
elderly. Those who do not identify as being elderly are less likely to support
efforts to improve the welfare of the elderly than are persons of comparable age
Cutler, 1974).
who do identify as being old (Cutler and Schmidhauser, 1975;
This could make it difficult for those attempting to organize an old age voting
block based on age consciousness.
One of the most frequently used perspectives in discussions of aging policy is
that of interest group pluralism (Estes, 1979; Binstock, 1972; Rose, 1965).
In the arena of interest group politics economic clout is an important source of
influence. Large corporations, unions, and other such well financed interest
groups are in a position to employ highly paid lobbyists to make sure the
interests of their constituencies are well represented. In this process, the
interest of the poor, the elderly, and other vulnerable groups are also represented, but less adequately than more well organized and more highly financed
groups. In this process there is no one-to-one correspondence between the size
of a constituency and the amount of influence it is able to exert. All other
things being equal the larger a constituency the greater its clout; however,
most typically all ether things are not equal. The strength of the AMA lobby is
certainly out of proportion to the actual size of its constituency as is also the
case with the lobby for the National Rifle Association and many other such well
financed and highly specialized special interest groups. To the extent that
the model of interest group pluralism describes the way in which major governmental
decisions are made in this country, there is reason to doubt that even a substantial increase in the number of elderly voters will significantly change
their political influence.
The relative power of different interest groups and population subgroups can be
measured in many ways. We have already considered the problem with one of these,
simply counting up the numbers of voters in the specified constituency. Another
alternative is to look at the outcome of the political process. In this context
one might consider the proportion of the federal budget in recent years that has
6
A trend favorable to the elderly was pargone to programs for the elderly.
ticularly evident during the late 1960's and 1970's . In 1967 approximately 16
percent of the federal budget was allocated to various programs for the aging
(U.S. Dept. of HEW, 1971). By 1980 it has increased to 25 percent and some were
projecting it would increase to 40 percent within the next sixty years (Rabushka
However, there are a number of criticisms that can be made of
and Jacobs, 1980).
arguments based on these statistics. One is to question how much of the spgnding
actually reaches the elderly in a form that significantly contributes to an
increase in standard of living or quality of life. Another argument is that this
trend seems to be changing. In recent years there has been a clear trend toward
increasing defense spending 7while decreasing spending on social programs, including those for the elderly.
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A wide variety of new programs and government agencies have been created in
recent years to look after the interests of the aged. Of particular relevance
in this context are:
the Older American's Act (1965), the creation of the
Administration on Aging (1965), enactment of Medicare and Medicaid legislation
(1965), the 1972 Amendments to the Social Security Act making cost of living
increments in pension benefits automatic, the creation of the National Institute
on Aging (1974), the 1974 pension reform legislation, and the legislation in
1978 increasing the minimum age of mandatory retirement from 65 to 70. It is
clear that in terms of government programs the elderly did quite well between the
mid 1960's and the late 1970's. Hoever, there are many who argue that the
amount of pro elderly legislation seen during this span of years is not
indicative of what we will be seeing in years to come. The argument is that all
this legislative activity has transformed the elderly from a constituency generally viewed as neglected to one that many believe is getting more than its fair
share and more than the rest of the population can afford to pay for in an era of
slow economic growth (Rabushka and Jacobs, 1980).
Some analysts (Hudson, 1978)
argue that during the 1970's support for efforts to improve the elderly's
welfare and relative standard of living peaked.
While some emphasize social programs and legislation in their analysis of outcomes of the political process, others prefer to emphasize trends in income
distribution and relative economic status. For many analysts income distribution is the-bottom line with respect to power (Binstock, 1972). If we look at
the economic status of the elderly relative to other age groups, we see very
little by way of movement over the years (U.S. Bureau of the Census, 1976).
While
the economic status of the elderly has improved and the poverty rate has declined
significantly (U.S. Bureau of the Census, 1979a;
1980a), when we look at the
median income of the elderly relative to other age groups, we do not see evidence
of a dramatic improvement in the status of the elderly (U.S. Bureau of the Census,
1976).
There were some gains for the elderly during the 1970's, but they did
little more than compensate for the losses in relative economic status during
the 1960's. This evidence coupled with the sense among many analysts that
efforts to improve the relative economic status of the aged probably peaked in
the 1970's, leads some to conclude that there is little reason to expect a
significant shift in favor 8 of the elderly with respect to income distribution
in the foreseeable future.
To the extent that the elderly have been unable to obtain an increase in their
income share, it can be argued that they have not obtained the results one would
expect if in fact their relative power had increased (Hudson and Binstock, 1976).
That is, the lack of gains in relative income is an indicator of little if any
increase in political power. Alternatively, it can be argued that if the elderly
do not increase their relative income share, they are unlikely to increase their
political influence.
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The American Association of Retired Persons, the NationAl Council of Senior
Citizens, and other suck mass organizations of the elderly are unwilling to
press for changes in federal programs and policies that would significantly
increase the elderly's share of the federal budget or significantly affect the
distribution of income. Such organizations always support modest incremental
proposals. They must keep their demand in a range that is acceptable to the
political officials with whom they deal. As long as their demands are modest, it
is easy for politicians to support these demands without hard evidence that the
organization is in a position to deliver substantial numbers of votes (Binstock,
1974). If, on the other hand, the organization were to make demands for a major
increase in the elderly's share of federal resources, the politicians would
be unwilling to support them. This would constitute a call of their "electoral
bluff" (Pratt, 1976; Hudson and Binstock, 1976). If in this situation the
organization was unable to deliver votes to those who did offer support and was
unable to withhold votes from those who did not, their claim to be speaking on
behalf of the millions of elderly persons who are members of the organization
would be seriously undercut (Binstock, 1972). What little power they presently
have would be considerably diminished.
There is evidence of substantial swings from one party to another and from one
election to the next, but age does not seem to be a significant variable in
accounting for voting swings (Binstock, 1974). These swings show up for the
aged, but there is no evidence that special appeals to the elderly get them to
swing in a direction that differs from that for other age groups. If there were
clear evidence that the elderly were willing to shift from one party or candidate
to another on the basis of specific aging issues, this would increase their
political influence.
Those predicting a marked increase in the political influence of the aged often
point to the growing government bureaucracy responsible for administering aging
programs and the expanding network of agencies responsible for providing various
services. These agencies constitute a significant interest group lobbying on
behalf of programs for the aged. But some critics have begun to raise questions
as to whose interests are being served by this lobhy(Estes, 1979). While some
elderly persons do benefit from such programs, the great majority do not benefit
or benefit in only minor ways. Most of the money spent goes to middle class nonelderly administrators and service providers. Some question the cash value to the
elderly of the services provided.
FUTURE PROSPECTS
It is useful to distinguish between the short run (5 to 10 years) and the long run
(40 to 50 years) in our efforts to forecast trends in the political influence of
older Americans. While any effort at social forecasting is potentially problematic, this is particularly true of long-term forecasting (Douglas, 1979).
Considering first the short run, the decade of the 1980's, there is little reason
at this time to expect a significant increase in the influence of the age. It is
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likely that the elderly
major new programs will
living. It is possible
the overall standard of

will be faced with program cuts and it is unlikely that
be enacted which tend to enhance their standard of
and that
that poverty rates among the aged will increase
9
living for the aged will decline somewhat.

If during the next few years the aged are more successful than other interest
groups in resisting funding cutbacks, it is possible that by the end of the decade
analysts will be attributing more power to the elderly than they do today even
if they have made no new programtic gains. During the decade of the 1980's, the
test of power of the aged as an interest group will more likely be reflected in
the ability to resist substantial reductions in program benefits than in the
ability to get new programs enacted.
Considering the trend for the next fifty years, we anticipate an increase in the
political resources of the aged. It is likely that this increase in resources
will translate into increases in autonomy and political influence, but such
an outcome is by no means inevitable. It is possible that any increase in
political influence will be so modest that those who today are forecasting no
change in political influence will be able to claim their predictions were
essentially correct.
There will not necessarily be an increase in power and influence even if there is
an increase in the size
a substantial increase in such political resources as:
of the elderly population, changes in the level of education among the aged,
higher elderly voter turnout rates, less party loyalty, and more social homogeneity among the aged. As we have pointed out earlier, these and other resources
will to some degree be neutralized by a number of other factors. It is particularly
relevant to bear in mind that in some instances the counterbalancing factor is
triggered in response to political and economic gains by the elderly. The more
successful the aged are in their competition with the other interest groups for
federal monies, the greater the risk of a loss of legitimacy as a constituency
that is deserving of further increases in benefits.
An increasing proportion of the federal budget was allocated to programs for the
elderly during each decade -- from the 1950's through the 1970's. While it is
likely that there will be a pause in this trend during all or most of the 1980's,
it is very probable that the trend will continue if we consider the longer time
This can be expected on the basis of the demoframe of the next fifty years.
graphic shift which will be increasing the proportion of the adult population
who are eligible for Social Security pension benefits. Thus there would be an
increase in the fraction of the federal budget spent on the elderly even if there
were no real increase in the size of benefits to individual Social Security
recipients. While the Social Security program could by itself account for a
continuation of the trend, it will not be the only source of the increase. The
shift in age structure is also going to call for an increase in the proportion
of federal health care dollars spent on the elderly.
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It is common to interpret increases in spending
on programs for the aged as gains
for the elderly. But these programatic gains have not been without their costs.
They have made it possible for a greater proportion of the elderly to avoid
dependency on their children. This increase in autonomy and reduction in social
control by one's children has been welcomed and has contributed to an improvement
in quality of life for many who are elderly. But it is now becoming evident that
for many of the elderly the cost of independence from one's children has been
an increase in dependence on impersonal public bureaucratic structures and
functionaries. The administrators and professional service providers associated
with these various programs become agents of social control. The elderly now
have Medicaid that pays much of the nursing home bill, but the limit on the
amount the program allows for such benefits has implications for the quality of
care such institutions can provide. As a result life in these institutions is
organized more around the goal of cost efficiency than patient autonomy. Many
who in the past would have been taken care of at home in an environment over
which they could exert considerable control find themselves recipients of
government benefits, but in impersonal institutional settings.
Most of our attention to this point has been on federal government decision making,
particularly that related to the allocation of federal monies. Trends in local
communities will not always parallel the nation as a whole. This is particularly likely to be true of Sun Belt retirement communities. In certain
communities, including some large cities such as Miami and St. Petersburg, the
elderly have come to exercise considerable influence on local government
decision making (Gustaitis, 1980; Anderson and Anderson, 1981). As we look to
the future we can expect this trend to continue. In selected retirement communities the elderly will constitute such a large fraction of the population that
they will exercise a great deal more influence than they do in most communities.
We come up with some very different conclusions when we look at trends in power
within families, than when we look at the power of the elderly in the political
arena. Let us first consider the intergenerational relationships between elderly
parents and their adult children. The trend away from multigenerational households (Kobrin, 1976; U.S. Bureau of the Census, 1979b) and the trend from rural
to urban residence (Weber, 1963) have both tended to decrease the control of the
elderly over their children relative to what it was one hundred years ago. As
we look toward the future it seems that the trend is for more, not less, independence. More of the elderly will be living in their own households and more
will be moving into retirement communities or other such age homogeneous living
situations.
These trends will reduce involvement with children and lead to
less influence over them. However, most of the elderly will continue to have
frequent contact with at least one of their children and to reside where they
had been living prior to old age.
We have focused on the prospects for the influence of the elderly in the
aggregate.
Such an emphasis presupposes that the elderly can be treated as a
relatively homogeneous aggregate, but this is clearly not the case (Binstock,

-783-

1974;
Campbell, 1971; Ragan and Davis, 1978). There are going to be significant variations in the extent of any change in influence for different subgroups of the elderly. The trend may be quite different for the elderly rich
than for the elderly poor. A case can be made that there is likely to be an
inverse relationship between socioeconomic status and the extent of any increase
in influence in the years ahead.
To the extent that relative power is reflected in the allocation of federal monies,
one might argue that during the past fifty years there have been substantial
relative gains by the elderly poor. However, it can be misleading to put too
much emphasis on government expenditures. If we take into consideration the
opportunities for tax avoidance that Congress has created for the rich of all
ages including the elderly, we are led to a different conclusion with respect to
the trend in relative power and influence. Stanley Surrey (1973) points out
that federal tax benefits are in many ways equivalent to government expenditures.
In this context some have described these opportunities for tax avoidance as
"welfare for the rich" (Stern, 1972).
If we take these tax benefits into consideration, the value of federal benefits on a per capita basis are far greater
for the elderly rich than for the elderly poor, and it is entirely possible
that the value of these tax benefits has increased at a greater rate over the
years than have Social Security pensions, SSI payments, and other social program
benefits.
During the past fifty years the welfare state has been expanding and with this
expansion has come at least a modest improvement in the position of the elderly
poor. But if we take into consideration tax benefits as well as program benefits,
a case can be made that the relative gains have been modest. During the next
fifty years we can expect some additional growth in the welfare state although
the rate of expansion may be far below that of the past thirty years. However,
given the historical evidence with respect to stability in the distribution of
income in this country (U.S. Bureau of the Census, 1979a, 1980a;
Pechman and
Okner, 1974; Kolko, 1962), it is likely that the relative position of the elderly
poor will remain similar to what it is today.
There may also be significant sex differences in the extent of any trend in
influence over the next fifty years. We may find that there will be a substantial
increase in the influence of elderly women relative to elderly men as the elderly
female population becomes more educated and more economically self-sufficient.
In the family sphere it is likely that there will be more of an increase in
autonomy for women than for men. Women may come to have increasing influence
over certain family decisions that have traditionally been considered the male
prerogative such as when and where to retire. Similarly, women may take a more
active part in family financial planning with an eye to their future economic
needs as widows. This increase in the relative influence of women is also likely
to be reflected in the realm of electoral politics. There is a good reason to
expect that over the next fifty years there will be a marked reduction in the
gap between men and women with respect to electoral participation.
Increased
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labor force participation will contribute to this trend, but an even more
important factor will be the increase in level of education for elderly women
relative to elderly men.
Elderly women, many of whom are widows, face a different set of life contingencies
than do most elderly men. Related to these contingencies are special needs, such
as those relating to living alone and the quality of life in nursing homes. Given
the disproportionate representation of women among the elderly, it is possible
that gains in influence for the aged will focus increasingly on the needs of
elderly women.
Our analysis has implicitly assumed that during the next fifty years there will
be no significant change in the definition of what it means to be elderly.
However, it is possible that over the next few decades there may be a change in
the age at which old age is seen as starting (Dowd, 1980). Conceptions of old
I0
age have changed in the past and could change in the future.
The change could
go in either of two directions with quite different implications. The most
likely trend would be an upward shift with respect to when old age begins. The
shift in mandatory retirement for the private sector from age 65 to 70 might
contribute to such a trend. There has been some discussion about increasing the
incentive to put off the start of Social Security benefits;
if the incentive
for a delay becomes substantial, this too could contribute to a trend toward
later retirement.
It is likely that sixty-five will continue to be the most frequently used age to
indicate the point at which a person moves from the status of being middle aged
to being old, but there is by no means universal agreement on this. When people
aged 65 are asked whether they consider themselves old or elderly (Cutler, 1974),
a majority say they do not. With improvements in health status and economic
status, it is possible that an increasing proportion of those who are 65, 70,
and even 75 will consider themselves middle aged rather than old. Such a trend
would be particularly likely as a consequence of medical breakthroughs that
significantly extend life expentancy. If a shift were to occur and the shift
were significant, we would have to qualify many of our projected trends with
respect to the political power and influence of the elderly For example, we
have projected an increase in the proportion of voters who are elderly from 15
percent in 1980 to 20 percent in 2030. But if the definition of who the elderly
are shifts during this time from age 65 and over to age 75 and over, there may
be a decrease in the proportion of elderly voters.
Our discussion of trends in the power and influence of the aged has to this point
implicitly assumed that any changes in the social, political, and economic environment will be more or less comparable to those we have experienced during the
past thirty years or so. This is a reasonable assumption when attempting to
make statements about conditions five years in the future, but it is a risky
assumption when attempting to look fifty years ahead. Clearly, we are in no
position to specify what unexpected events or social changes will occur, but it
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is possible to explore a few alternative scenarios. This provides some idea of
the kinds of modifications in our projections that may be called for.
A fundamental determinant of the political influence of the aged some fifty years
hence will be the state of the economy between now and then. Alternative economic
scenarios have profound implications for any changes in the influence of the
aged. Consider first the case of a zero-growth or slow growth economy during
much of the next half century. If the economy continues to perform more or less
at the level of the 1970's during the next fifty years, there will most likely
be little by way of real gains in benefit levels for Social Security recipients
and little if any expansion of existing social programs for the aged. For demographic reasons the actual level of government spending on programs for the aged
might increase, but this would be to provide basically the same benefits
presently being provided to a larger number of recipients.
It would also be
consistent with this economic scenario for there to be some modest overall
reductions in average benefit levels while at the same time there was an overall
increase in federal budget allocations for such programs.
It is possible that
there would be an increase in the political influence of the aged. However,
this influence would more likely be reflected in the ability of the aged to
defend their share of the federal budget than in the ability to get new programatic initiatives enacted or benefit levels for existing programs increased.
In the event that the American economy turns out to be strong over much of the
next fifty years, the resulting increase in productivity could lead to an
increase in the funds available for social programs. Given that the elderly tend
to be viewed as a deserving and legitimate constituency, it is possible that
there would be significant programatic gains. The social, health, and income
support programs for the aged might well go beyond what is presently available
in such advanced welfare state nations as Sweden.
There are some analysts who are forecasting an economic collapse on the order of
the Great Depression of the 1930's at some point in the not too distant future.
This would have a profound impact on the standard of living and the political
influence of the elderly. One source of the strength of the aging lobby in
recent years has been the support it has had from other segments of what is
referred to as the social welfare lobby. In an extreme economic situation, it is
possible that the elderly would be abandoned by their coalition partners;
each
segment of the social welfare lobby would be so involved in defending the
interests of its specific constituency that there would be little time, money,
or interest in supporting programs and legislation that primarily benefit
other interest groups.
It is entirely possible that in fifty years the elderly will have considerably
less political influence than they do today. This might occur if inflation were
to be defined as a sufficient threat to the social order as to justify draconian
measures to bring it under control, a response that would be much more likely in
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the United States than in Sweden given the influence of Lockean individualism
extolling self-reliance in the American context. In such a situation there
would be a great effort to minimize spending on social programs as part of the
effort to bring inflation under control. One step might be to eliminate or
drastically cut back on a variety of social service programs associated with
the welfare state including many that presently provide benefits to the elderly.
If the inflation problem were viewed as sufficiently threatening, it is possible
that the automatic cost of living provisions presently associated with the
Social Security pension would be eliminated.
We cannot say for sure that even
so-called "hyper-inflation" would lead to efforts to strip the elderly of the
benefits from the various social programs on which they have come to depend,
but such an outcome is possible. Were such a situation to arise, there would
be strong resistance from the elderly, but in any showdown with other segments
of the population it is quite possible that the interests of the elderly would
suffer.
Another event that could drastically alter the projections we have made would
be a major war, particularly if it resulted in a loss of a substantial fraction
of the population. If the United States were subjected to a loss of life
comparable to that experienced by Germany or the Soviet Union during World War
II, it is possible that in the aftermath there would be a great focus on the
needs of the next generation at the expense of the elderly. There might be a
marked increase in birth rates and a focus of national resources on building
schools and pediatric health clinics, in short, an emphasis on providing for
children at the expense of the elderly. Today in many third world nations there
is little by way of government resources allocated to programs for the elderly;
the focus is almost exclusively on the younger generation. This might also occur
in the United States in the aftermath of a major war.
Alternatively, it is possible that under the right circumstances the increase in
power and influence of the elderly could be far in excess of that which we have
described as most plausible in light of existing evidence and present trends.
A great deal of research is going on today in an effort to understand the process
of cellular aging (Rosenfeld, 1976). It is possible that at some point during
the next few decades this research will lead to a substantial increase in life
expectancy. Some optimists assert thatit may be possible to extend the human life
expectancy to 150 years in the foreseeable future. If such advances were made,
it might become common to remain politically active to well over age 100, and
the elderly would constitute a much more substantial fraction of the electorate
than our projection would suggest.
Other technological advances could contribute to an increase in the influence of
the elderly even in the absence of any significant increase in life expectancy.
For example, advances in telecommunications and computer technology could make
possible some form of "electronic democracy" through the use of a combination of
television and interactive computers. With such a technology it would be possible
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for the voting public to be consulted on a regular basis as opposed to the
present policy of voting once every couple of years. It might be possible to
significantly expand the range of issues on which the voting public is consulted.
Any such change in the electoral process could significantly change the relative
political influence of different age groups. It would tend to increase the
influence of those who have the time and interest to follow the issues and debates
on television, possibly in the context of all day televised hearings. It would
also increase the influence of those who would otherwise find it difficult to
make it to the polls to vote due to health problems and lack of adequate transportation. For these reasons among others, we would expect an increase in the
political influence of the elderly.
The recent introduction of cable television is another innovation that could
significantly affect the political influence of the elderly. It offers the
potential for age-specific programming. Eventually we may find an entire network devoted to concerns of older people, presenting an "elderly perspective" on
world, national, and local issues. Such programming might lead to a significant
increase in age consciousness among the elderly and provide a very effective tool
for the political mobilization of the elderly around issues of common interest.
Age specific programming could be a particularly potent political tool if used
in connection with interactive computer and telecommunication technology. It
might be feasible for the elderly to hold video political meetings with likeminded persons who are widely dispersed geographically.
One goal of this article has been to forecast future trends in the power, autonomy,
and political influence of the aged. We anticipate that our analysis of the
factors likely to play an important role in determining these trends will prove
to be of greater value than our specific projections based on what seem to be
reasonable assumptions with respect to a number of these factors at this point in
time. Thus our major objective has been to describe the factors which will be
important determinants of these trends. Given the uncertainties associated with
a number of these factors, such as the state of the economy, any long term projections of the political influence of the aged must remain tentative.

NOTES
1.

For men between the ages of 60 and 64 labor force participation rates
declined from 82 percent in 1957 to 63 percent in 1977 (Rones, 1978).
However, there are some who anticipate that the trend toward early retirement
may be soon ending because of severe inflation (Cuniff, 1980).
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2.

For a classic, but now somewhat dated, discussion of the social roles and
social status associated with work see Friedmann and Havighurst (1954),

3.

In 1900 life expectancy at birth in the United States was 47 years; by
1980 it had increased to 73 years. However most of this increase was due
to reductions in mortality during the early years. During this period of time
life expectancy at birth increased by 26 years, but life expectancy at age 45
increased by only 5 years. One projection is that life expectancy will
increase to its upper limit of 85 years by the middle of the next century
However, some such as Rosenfeld (1976) argue that it may be
(Fries, 1980).
possible through advance biological science to substantially increase the
human life span. Were this to prove possible, life expectancy might increase
to something well above 85 years.

4.

The average yearly immigration rate per 1000 U.S. population was 10.4 between
1901 and 1910, 5.7 between 1911 and 1920, 3.5 between 1921 and 1930, and
2.1 in 1977 (U.S. Bureau of the Census, 1979b). However, such estimates do
not take into consideration the number of illegal immigrants which seems to
be increasing. Between 1930 and 1950 the immigration rates were below 1.0,
but since 1950 the rates have been increasing. In 1900 some 34 percent of
those age 60 to 64 were foreign born, and by 1970 only 10 percent of those
in this age group were foreign born (Uhlenberg, 1977).

5.

The dependency ratio was 18/100 in 1980 and a recent projection puts the
ratio at 31/100 for 2030. Looked at in another way, in 1940 there were nine
persons age 20 to 64 for every person age 65 and over; today the ratio is
six to one and by the year 2030 it will be three to one (Califano, 1981:283).

6.

Another spending related indicator is the amount political parties spend
In the
in their efforts to obtain the vote of a specific interest group.
1976 presidential campaign, Carter allocated much less to the so-called
"senior desk" than to desks for other special interest groups such as Jews,
labor, and minorities (Riemer and Binstock, 1978).

7.

For demographic reasons it is likely that the fraction of the federal budget
going to Social Security benefits will continue to increase even if there
is no real increase in benefit levels to individual recipients. Because
Social Security is such a big program, it is possible that the overall
proportion of the federal budget going to programs for the aged will continue to increase even if there are sharp reductions in programs other
than Social Security. The economic burden of a "mature" Social Security
the same problems are being
system is not unique to the United States;
In the popular
faced in most other Western industrial nations (Ross, 1979).
press there are some who argue that the elderly have emerged as the only
constituency of needy Americans that continues to command widespread support
in Congress (Roberts, 1981), but more common are the reports that the
elderly are already getting more than their share (Chapman, 1981).
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8.

A reply to this argument is that there has been a suhstantial increase
in in-kind benefits to the elderly during the past twenty years in
the form of health insurance, housing subsidy, foodstamps, and other
sources (Schulz, 1980).
If these contributions to standard of living
are taken into consideration, a case can be made that there has been
significant improvement in the relative economic position of the
elderly during this period of time (Johnson and Williamson, 1980).

9.

By the late 1970's there was evidence of an increase in the size of
the elderly poverty population reversing a twenty year trend. Between
1978 and 1979 the proportion of the elderly who were poor increased
from 14 to 15 percent (U.S. Bureau of the Census, 1980b).

10.

Anthropologists report that old age often begins at an earlier age in a
primitive tribe than in contemporary industrial societies. Among the
Igorot tribe a person was considered old at age forty-five (Simmons, 1945).
Hippocrates asserted that old age begins at fifty-six (de Beauvoir, 1972).
For Romans (Fischer, 1978) old age seems to have begun at age sixty;
the same was also true in colonial America (Demos, 1978).
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LOCAL GOVERNMENT POLICY ON AGING:
NEW CHALLENGES FOR OLD PROBLEMS
Charles P. Shannon
Denver Regional Council of Governments

ABSTRACT
Historically, local government has made little effort to
affect federal legislative policy on aging. The current defederalization of human service policy has created a need for local
government to reexamine its role in providing services to the aged.

Introduction
The development of a national public policy on aging is
emerging as a political anomaly: local government defined as
county and municipal units, is making little effort to affect
federal legislative policy. Federal policy on housing, welfare,
education, and crime control programs, to mention only some
representative social programs, emerged and evolved through a
process of active local government participation. In marked
distinction of those programs, local government has yet to assume
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a meaningful role in the participation of federal aging policy. In
the case of other social programs, local government has often translated social and economic issues into political ones, thereby converting Congressional dialogue into legislation.
The Subcommittee on Human Services of the Select Committee
on Aging of the U.S. Congress recently (1980) reported that, "The
burgeoning federal mechanism has not worked to the benefit of
seniors in need. We therefore emphasize.., a return to local
authority .
"l1.. What does "a return to local authority" mean?
In recent years aging as a policy issue has transformed itself into
far more than a topic of geriatric inquiry. It has emerged as a
prominent social issue, one that has acquired new political dimensions. As Woodruff states, "Aging as a social issue is receiving2
perhaps even more attention than it is as a scientific question."
But this is distinctly not the case for local government. New
attention to this "social issue" has fallen within the limited domain
of community activists and academic circles. Relative ignorance
among planners, administrators, and elected officials about the
problems of the aged and institutional inadequacy in response to
those needs, explain much of the attitude toward aging issues by
local government. Estes, in arguing that implementation of
services for the aged is primarily a political, not a social or
economic process, states that, ". . .because the problems of the
aged are neither properly approached nor understood in terms of
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their structural origins or causation they are not adequately addressed by public policy. " 3 Those local governments, however,
that attempt to study aging issues, quickly realize the complexity
of the "aging problem", and consequently retreat from meaningful
policy development.
Two other important developments are taking place that add
to the curiosity of local government's roles in aging policy formulation and implementation. First, federal programs and dollars
are usually used to leverage local policy agendas. For the most
part, however, there are no local aging agendas. This seemingly
odd relationship is one important element within which speculation
is made regarding local government's future behavior on aging.
The other noteworthy development pertains to the increased interventionist role being assumed by planners and administrators at
both the state and regional levels of government, whose roles, in
large part, have been prescribed through the Older Americans Act
legislation. This interventionist role is a marked departure from
the planning and coordinating roles that characterized the operational activities of the Act during the mid to latter years of the
past decade. It is accompanied by new advocacy and implementation strategies which are both the product of and catalyst for
increased community activism. In the absence of meaningful
participation by local government, local definitions and characteristics of aging policy are emerging more through this implementation
process than by design.
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Local Government and Key Policy Questions
The report by the Subcommittee on Human Services of the
Select Committee on Aging of the U.S. House of Representatives
identifies seven major policy questions used to formulate a
"Human Service Policy Model" for the elderly.
They include:
I.

Who should receive senior services?

2.

Should a future service system for services be ageintegrated or age-specific?

3.

What kind of services should be involved? Should
the model employ a preventive or treatment
orientation ?

4.

Should we emphasize acute or long-term care?

5.

What is the scope of services that should be
available ?

6.

Should policy making and service provision in the]
model be centralized or decentralized?

7.

Will the many resources needed for [the] Human
Service System
be found in the public or the priv4
ate sector?

What effect will the historically low profile of participation
by local government have on the development of these aging policy
questions? The future roles of local government are most closely
related to questions one, two, five, six and seven. Questions
three and four are of equal importance to the aged, but not to
local government, because they appear to be policy areas that
will be dominated by federal legislation. Questions one and two
focus more on issues associated with the design of aging policy
than do the other questions. The other three, by comparison, deal
more with issues of implementation and policy management.
Collectively, these policy questions provide a meaningful framework within which to examine the roles of local government in
aging policy formulation and implementation.
Policy Implications of Who Should Receive Senior Services
There is a growing realization that America's financial
resources will not be directed at institutionalizing a broad-based
system adequate to meet both needs and wants of the aged.
Human service systems in general, and those dealing with aging
specifically, are overextended at all levels of government:
federal, state, and local. As the magnitude of problems grows
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and increased political pressure is placed on local government,
aging policy will likely acquire a more prominent need-oriented
philosophy. As a philosophy it should reflect a new realism
toward the well-being of the aged. But as an implementation
objective it will be difficult to define, and even more difficult
to measure. Consequently, tt will be necessary for local government to embrace a recognizable and documentable goal for which
measures or indicators of need can be applied. That goal should
be the prevention of premature and unnecessary institutionalization
of the aged: a goal that maximizes independence and minimizes
the cost of preserving quality of life. As such, it should guide
local government in the identification of those individuals who
should receive services, at least priority services. To do so,
however, suggests the need for planning and analysis roles not
currently undertaken by local government. Specifically, it
suggests the importance of selecting appropriate social indicators,
performing relevant historical analysis, and conducting creative
cohort analysis.
The Older Americans Act, which currently provides the
major opportunity for development of aging policy by local
government through county and regional Councils on Aging, operates
on the premise that aging services are an entitlement of the aged
and hence a political right. The entitlement, however, is limited
by Section 306 (a) (2) which states that area plans must"...

provide assurances that at least 50 percent of the amount allocated
... be expended for the delivery of... transportation,

outreach,

information and referral, homemaker and home health aide, visiting
and tephone reassurances, chore maintenance, and legal services."
This restrictive provision is an explicit encouragement to
avoid policy formulation that adequately addresses need, because
among other things, it limits the opportunity to participate in income maintenance and employment programs, essential to any
reasonable policy that emphasizes need. Although the Older
Americans Act will likely avoid the political unpopularity of such
social legislation as the Title XX Program of the Social Security
Act and the Comprehensive Employment and Training Act, it will
likely produce the same managerial problems of choice associated
with multiple mandates and goals, some in conflict with others.
The unpopularity and controversy of these programs is in part
attributable to the question of need or entitlement of access to
services and accompanying emphasis of program resources.
The de-emphasis on need as a tenet upon which to formulate aging policy and design service delivery arrangements will
likely have the effect of not adequately addressing the special
concerns of ethnic and racial minorities. Failure to recognize
criteria of need will also likely lead to more special interest
advocacy. Local government's apathy toward development of
aging policy in general suggests even less interest will be demonstrated for the special problems of minorities. Additionally,

there is little indication that its response to dramatic and politically
sensitive activism and advocacy will be coordinated or insightful.
Stronger advocacy efforts will likely illustrate the white
middle class orientation of the Older Americans Act and its accompanying orientation by local government. Will advocacy help to
focus the controversy about emphasis on local aging policy?
Probably yes, because the relative lack of controversy to date can,
in large part, be attributed to the general objectives of local
aging policy, which fail to specify need as the fundamental basis
for program development and implementation. Advocacy in general
should demonstrate the inadequacy of existing aging policy as a
means to correct deficient institutional structures: ones that
merely continue to foster the disparities in quality of housing,
status of health, and level of income. To the extent that advocacy will sharpen the controversy about whether or not local
aging policy should be responsive to all aged persons or only
those identified through an indicator of need, Etzioni's question,
"....

to what extent [should] public policy encourage, discourage,

or ignore these tendencies toward increased political activism on
6
the part of Older Americans ?" , becomes a yardstick to which
local government should be measured. We must continue to ask;
can the aged gain access to resources without assuming an
activist role, and can they access resources without being a
target group?
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Policy Implications of Age-Integrated or Age-Specific Services
Another issue of controversy pertains to the strategy for
securing resources for the aged: should separatism or pluralism be
pursued? Most analysts of aging policy argue that the aged must
be recognized as a target group, hence endorsing the separatist
philosophy. Estes, in stating that, "These two ideologiesseparatism and pluralism - are at the core of American social policy
for the aged ... "7,contends that pluralistic bargaining is
detrimental to the elderly. Estes view is supported by Etzioni,
who states that, "The more their [aged] problems are handled via
broad-based 'universalistic' social policies aimed at coping
with social problems as they affect all citizens and the society at
large rather than via 'particularistic' old age-oriented policies. .."8
the less represented are the aged.
Despite their expressed views toward a separatist philosophy for aging policy, it is not an inherently appealing one. To
the extent that this view is subscribed to, it is usually for reasons
of pragmatism, not principle. There appear to be a number of
reasons for this pragmatic perspective. Public support for target
groups tends to decline over time. Therefore, a prevailing view is
that it is necessary to capitalize on the increased visibility of
aging issues, and consequently promote legislation that targets
the aged as a group. An accompanying observation is that social
service planning and service delivery implementation are usually
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done incrementally, occasional crisis responses notwithstanding.
There is no expectation that local government aging policy implementation will occur in anything other than an incremental fashion.
Therefore, it becomes necessary that baseline appropriations be
established now, and that service delivery progress accordingly.
A related view is that it is impractical to expand the arena for
resource competition to such programs as Title XX of the Social
Security Act or the State and Local Fiscal Assistance Act (General
Revenue Sharing) because of the institutionalized uses of such
funds. The former program appears to be bound by historical
allocation patterns that tend to give insufficient recognition to
needs of the elderly. The latter program is emerging with capital
construction and nonhuman service biases.
This policy question, should services be age-integrated
or age-specific, has very immediate policy implications for local
government. Local government aging policy currently reflects a
strong bias for age-specific implementation arrangements. As the
aged population grows and as fiscal resources diminish, this
policy orientation can be expected to change. Local governments
will have to look toward more diverse use of existing Social Service
and Welfare Departments; certainly to include new programmatic
emphasis, and perhaps to include the elimination of other existing
programs. Local government should anticipate the need to radically
alter the service delivery composition and emphasis of existing
Social Service and Welfare Departments, in expectation that ageintegrated social services will become much more prevalent in the
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future. The concepts of "young-old" (i.e. 55-75 years) and "oldold" (i.e., 75 years and older) 9 presented by the Select Committee
on Aging of the U.S. Congress, help us to understand why greater
emphasis is going to be placed on age-integrated policy. The
type and frequency of service available to the "young-old" will
likely stabilize over time, while services for the "old-old" can
be expected to increase. This conceptual difference in the
aged population will contribute significantly to age-integrated
and age-specific policies; the former applicable to the "youngold" and the latter to the "old-old".
Policy Implications of Limited or Comprehensive Services
The policy question, should services be limited or comprehensive, is difficult to respond to in detail because of the
recognized diversity associated with local government problems
and opportunities. To the extent that comprehensive services are
being contemplated, local government must develop a strategy
for assessing need. In this sense, it is related to the first
policy question. The ability of local government to adequately
address need is the first of two primary considerations that must
be made. Demographic analysis at the neighborhood or community
level is the basis upon which localized service delivery, whether
limited or comprehensive, should be developed. If such analysis
cannot be done, effective subsequent service delivery choices will
be jeopardized. The second major consideration pertains to the
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capacity of local government to deliver services. As an example,
few local governments have the capacity to develop specialized
transportation services. The capacity to do so may be effectively
realized only through a private service provider or a regional or
metropolitan public transportation agency. This example illustrates
that local government must recognize the relationship between need
and opportunity as a basis for making appropriate decisions about
the extent of service delivery.
Conflicting policy interests are emerging in selected
federal programs of the Social Security Act and the Older Americans Act. For example, the limited emphasis on need as an
eligibility criterion associated with service provision under the
Older Americans Act has significant implications for advocacy
planning, as it has emerged in the past few years. It is important to ask if advocacy planning is more closely related to a
system of comprehensive, rather than limited, service delivery.
To the extent that is dependent upon a comprehensive system,
it may be in jeopardy if a limited service system is to gain policy
eminence. If the service delivery system is limited, by virtue
of formal recognition of selected policy issues, greater reliance
may be placed on more technical and scientific problem solving
models and less on the phenomenological approach of advocacy
planning. Local governments' response to this fundamental
policy issue of limited or comprehensive services can be expected
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to be diverse, because, as Sabatier and Mazmanian contend, there
are different bureaucratic styles, different chief executive and
administrative arrangements, and different socio-economic conditions. 1 0 The ability of local government to develop and implement
limited or comprehensive policy will be reflected accordingly.
Decisions on this policy issue will have implications for the
remaining two policy questions: should service delivery be centralized or decentralized and should services be delivered through
the public or private sector.
Policy Implications of Centralized or Decentralized Services
The implications associated with separatist or pluralist
policy addressed under the question of age-integrated or agespecific services are related to the question of centralized or
decentralized services. Decentralized efforts tend to produce
pluralistic, not separatist, policy. Therefore, the difficult choices
between pluralist and separatist philosophies now get translated
into difficult choices between decentralized and centralized policy,
and at the local level human service policy has always taken a
back seat when decentralized strategies have prevailed. As Estes
states, " ... .it places human services demands on the most
fiscally vulnerable government level of decision making - the local
level. With decentralization, decisions about services for the
disadvantaged are located precisely where pressures to control
social expenses are greatest and necessarily the most conservative.
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In philosophical terms the pluralist strategy tends to be most
appealing, but in practical terms a separatist strategy is more
readily endorsed.
A number of questions need to be addressed about the
advantages and disadvantages of decentralized service delivery
systems. The following questions are among the most important
to be asked. Under such systems:
1.

Can minorities be better served?

2.

Will services be delivered in a more flexible and
responsive manner?

3.

Will segmentation of service delivery inhibit
coordination and planning?

4.

Will problem definition, including statistical
documentation, be hampered?

5.

Can community and neighborhood policy be developed?

6.

Can performance accountability be achieved?

The differences in natural support systems and social
or geographic isolation of many minorities are conditions for which
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decentralized service delivery systems can probably be more
effective. Decentralized systems should be able to deal with
special or unique problems in a more responsive manner than
more centralized systems. These apparent advantages to use of
more decentralized arrangements for service delivery are offset,
to some extent, when we address the next question on public or
private service providers. The use of decentralized arrangements
for service delivery, including use of private service providers,
is a genuine threat to service delivery coordination and planning.
As Estes states, ". . .policy segmentation results in an inability
to treat any major problem coherently and holistically... ,12
Another threat to effective policy development and monitoring is
the absence of uniform reporting, including statistical documentation on problems of the aged. That threat is increased as
greater reliance is placed on less centralized systems.
Aging services are being developed with increasing
decentralization of delivery. The extensive use of private service
providers has undoubtedly contributed to this situation. Decentralization of service delivery generally is endorsed because it is
perceived to be more responsive to local issues, more manageable
in terms of day-to-day operations, and less bureaucratic. But it
is not necessarily more cost efficient than more centralized systems. Decentralized systems can be expected to occur with greater
frequency, not only because of the number of private service
providers, but also because of the variety and range of services.
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to be delivered. This general orientation to decentralization of
service delivery will come under tighter scrutiny as questions
of cost and efficiency become more critical. It is this inevitability
that poses a potential trap for local government. The tendency of
local government in the immediate future will be to extend services,
often on a small scale and very specialized, through a decentralized
effort. The risk is that over time such a system may become
uncoordinated and overextended. At such a time, new thinking
about the need for more centralized service delivery systems will
pose renewed policy issues. Local government should, therefore,
anticipate an evolving process of aging service delivery that will
need to assess the tradeoffs between key features of decentralization and centralization.
Policy Implications of Public or Private Sector Service Delivery
In the absence of an active role by local government in
aging policy formulation, implementation is increasingly becoming
the domain of private service providers. This private-provider
human service delivery model is central to the question of what
the role of local government should be in aging policy. The
emergency of this model suggests that local government is unwilling
or unable to use existing institutional arrangements for service
delivery. Federal legislative impact on local government, however,
may very well be contributing to this unwillingness. What distinguishes aging policy from many other human and social service
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fields is that the service delivery system or network is in the
process of being designed. This emphasis on design distinguishes it from policy planning for such systems as housing,
welfare, criminal justice and education, which is generally
directed at reforming the operations of existing arrangements.
For this reason, the dominant role of private service providers in
the implementation of direct services may be desirable. That does
not mean, however, that the minimal role presently exhibited by
local government is also desirable.
Aging, as an emerging policy field, offers a new
opportunity to inspect alternative service delivery systems.
Additionally, new relationships between the public and private
sectors will likely emerge, and have to be closely monitored. As
new policy issues evolve, as de Neufville and Christensen state,
it ".. .will require new kinds of institutions organized to respond
to uncertainty rather than standard bureaucracies which depend on
presumptions of certainty. "13 The use of private service providers
suggests the possible development of a system of service delivery
that is less bureaucratic than the tranditional institutional arrangements associated with other human service programs. It will be
interesting to see if private service provider arrangements can
meet this challenge better than local government has traditionally
done.
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The extent to which local government relies on private
service providers will, in large part, be determined by three considerations. First, will local government become actively involved
in planning for the aged? If it does, the logical relationship
between planning and implementation will increase the likelihood
of a more active service delivery role for local government. Conversely, the absence of planning by local government will assuredly
lead to a dominant service provider role in the private sector.
A second consideration pertains to public accountability.
How will private service providers be held accountable, at least
for use of public funds ? Can local government or its surrogates,
county and regional aging councils, develop administratively
viable and purposeful systems of accountability for private service
providers? Repeated Congressional investigations of the health
and medical industry suggest that financial accountability is a very
prominent issue. On the other hand, financial accountability of
private service providers funded through the Older Americans Act
does not appear to be a significant problem.
The remaining consideration involves the question of
service duplication. Currently, private sector providers fill
many service needs of the aged that are not adequately provided
by family or government. The concern about duplication of services,
therefore, is likely to affect private service providers. As more and
more private service providers enter the aging market, competition
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for a client base will increase. That increased competition for
clientele will be accompanied by concern regarding duplication of
services: duplication primarily within the private sector, not
between the public and private sectors.
Conclusion
Research on a variety of legal, social and economic
issues on the aged is becoming more extensive and assuming more
policy relevant application. Furthermore, national aging policy
is coming under repeated examination as new assumptions about
the needs and rights of older Americans acquire political respectability. Neither research nor national policy is emerging in a
vacuum. They are emerging with very real implications for local
government. The range of implications can be viewed as far
reaching, if for no other reason than that the traditional functionally oriented areas of planning and service delivery, such as
health, transportation, and housing, all fall within the domain of
aging policy.
The conscious decision to date by local government, not
to assume an active participatory role in the formulation and implementation of aging policy, suggests the possibility that at least
two social actors, private service providers and the aged themselves,
may play unconventionally important roles in the development of
this emerging public policy area. To the extent that these influences
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have an impact on aging policy, we can expect it to be defined
more by characteristics of implementation than design and more
through phenomenological experience than formal planning.
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ABSTRACT
This article examines some of the problems and proposed solutions associated
with the retirement of minority members, particularly early retirement within the
Social Security System.
We also discuss the failure of the Reagan administration's 1981 attempts to
change social security benefits.

Introduction
Among the many problems that the aged face upon retirement is a sharp reduction
in income. Since the primary income source for most of the aged is Social Security,
this problem is exacerbated for the aged poor, and especially for the minority group
members among them. During their work/income-producing years, the poor have held
lower-paying or non-pension jobs. Upon retirement they receive less in the way of
cash payments than the general public. Since they earned less during their working
years, had larger families, and were forced to spend more of their incomes for goods
and services, they were less able to accumulate savings for their retirement years.
Because of the kinds of work available to them, they were limited in joining and
receiving benefits from private pension and tax-sheltered retirement plans.
Some critics claim that with a life expectancy seven years less than the general population, the non-white aged poor lose two ways (Gilfix, 1977).
They cannot
earn enough to draw larger Social Security payments and they die sooner. Additionally, Social Security tax is based upon wages earned. No allowances are made for
the number of dependents or other usually allowable tax deductions. Thus, the
Social Security tax falls most heavily upon those least able to afford it, since it
takes a larger portion of their income than it does from those able to evade this
form of taxation. Another problem is that the kinds of work the minority/poor
engaged in were largely not covered by Social Security (i.e., farm work or domestic
help, sometimes as illegal aliens).
It will be some time before these people will
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be able to secure enough "good years" to be eligible for substantial increases in
coverage.
In spite of efforts made to correct inequities in Social Security benefits,
there remains a significant lag behind whites in the amounts that poor blacks and
other minority/poor will be able to draw from the system for some time to come.
Among workers newly entitled to Social Security benefits, two-thirds of the black
men and nearly 90% of the black women were concentrated in the lowest economic
category and received no second pensions (Thompson, 1974; Rubin, 1974).
Adding
the inability of minority/poor children to contribute to the financial support of
their elderly parents because of their own low income and need to provide for
larger families, the problem is again exacerbated.
Under a private pension system, although the individual has to die before survivors are eligible to draw from it, arrangements are made to inherit pension
monies and other savings. Under the Social Security System, the early mortalities'
families lose all contributions except for a small burial allowance. There are
other payments available to survivors, but these are also affected by prior working time and income. Minority families are less likely to receive a private pension. Private pension plans are the most regressive of all social welfare
measures because of their links to employment stability, seniority, and upperechelon personnel positions.
The Issue of Life Expectancy
An even more serious complaint, if it were true, is that minorities are being
discriminated against not only in living but in dying. The contention is that
minorities age and die sooner than whites and, therefore, receive benefits for a
shorter period of time, if at all. Michael Gilfix (1977:137) argues that:
An Anglo of 60 may have a life expectancy and support needs of a
black who is 52 or an Indian person who is 40. Age averaging - the raceblind process of addition and division - has convinced our social planners
that "most" Americans live past age 65. They are convinced that in any
event, most elders will benefit from aging programs with an eligibility
age of 60, such as the Older Americans Act. They overlook the fact that
material differences exist in life spans between the major races.
The solution that Gilfix suggests to this inequity is to allow minorities to
retire early because of "relative aging." He states (1977:137):
Pursuant to this concept, for example, blacks would be eligible for
income and support for elders at age 55. Spanish-speaking persons might
be eligible for them at age 52 and Indian people at age 40. Each eligibility age would be determined by a combination of factors to include
aveage life expectancy and availability of alternative services.
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While it is true that at birth these minorities do have a lesser life expectancy, the real problem is in living long enough to retire. Once minority members
reach retirement age their chances of living as long as their white birth cohorts
are good (See Table 1).
A study of life expectancy in California for the years
1969-1971 revealed that at age 65 Spanish surname and black men have greater life
expectancies than anglo men; at age 65 black and anglo women have equal life expectancies and that of Spanish surname women is only .3 of a year less. Other nationwide studies have also shown little or no life expectancy disadvantages for blacks
who reach age 65 (U.S. Department of Health, Education and Welfare, 1974).
The
fallacy that critics of the uniform retirement age make is to confuse differences
in life expectancy at birth with differences at older ages. The differences at
birth are substantial because of substantial differences in infant mortality.
After infancy the mortality rates become progressively more similar.

TABLE 1
Life Expectancy, by Sex and Ethnicity, California, 1967-71

Expectancy of Life at Age
GROUP

0

15

40

65

Males
Spanish surnamed
Anglo
Black

68.3
68.7
63.5

55.4
55.5
51.3

33.4
32.5
30.5

14.4
13.6
14.5

Females
Spanish surnamed
Anglo
Black

75.2
76.0
71.5

62.1
62.4
58.9

38.3
38.6
36.3

17.4
17.7
17.7

Source:

Robert Schoen and Verne E. Nelsen, "Mortality by Cause Among Spanish
Surnamed Californians, 1969-71," Social Science Quarterly, 62 (2), 1981:
259-274.

We have noted several real or imagined shortcomings of the Social Security
System, however, many criticisms of
Social Security ignore the philosophy
which, for better or worse, is behind the program's design. Before considering
remedies for the Social Security System's ills, let us examine this philosophy.
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Philosophy of the Social Security System
From its very onset, Social Security was never designed to meet all income
needs of the aged. Its philosophy was to try to avoid the need for the stigma of
a "means test."
It was not meant to be equitable or, despite the word "insurance,"
intended to be financially sound in the sense of a client's premiums covering the
costs of payments to the client and his or her family (Schlesinger, 1958).
The
state of the nation's economy has repeatedly been an important factor, it influenced
the form in which the Social Security Act was passed and has affected the manner in
which it has been administered (Perkins, 1964).
More importantly, because the law was passed at a time when the country's
economy was going through one of its sharpest slumps, the program aimed toward
pushing people out of the labor market. So, earned income was discouraged. On the
other hand, the politics surrounding Social Security have repeatedly surfaced.
From the very beginning, conservative forces wished to keep the workers' contributions at a low level to reduce employers' matching contributions.
In our society, poverty and incapacity for self-support are always stigmatized
and carry with them status loss.
One of the reasons that Social Security has been
a "sacred cow" almost beyond criticism is that it has been associated with work.
While you worked, you "payed into" the fund. When you reached the "golden years"
you could, as a matter of right, draw from the pot. Not even attempts by the
Federal Government to bar a well-known Communist from receiving his Social Security
payments were supported by the Federal Courts (this during the heyday of McCarthyism).
On the other hand, attempts to enforce in court the "right" to poor relief or
welfare have not always been successful. This is evident in the U.S. Supreme Court
ruling against the "right" of the poor to force the states to pay for abortions:
logic would dictate that an unwanted child would result in a greater cost to the
state than an abortion, especially adding the long-run social and economic costs.
Looking behind the stated reasons why large sectors of the public express
disapproval of the welfare system is interesting. For example, very few people are
angry at programs for the blind since everyone can sympathize with them and it
affects all sectors of our society. When considering General Assistance or AFDC
(Aid to Families with Dependent Children) programs, however, the reverse is true.
Who could have predicted that the struggle for widows' pensions or the recommendations of the 1919 White House Conference on Child Welfare would eventually result
in such a universally acceptable goal falling from grace to disgrace?
As programs
moved more and more to serve the poor, the less they were seen as serving the needs
of all.
Minimum income plans proposed by conservative President Nixon to eliminate
the incredible welfare mess were rejected. The Senate refused to consider any
program which ignored the work ethic, no matter how well it was disguised or who
proposed it. When those states and cities that tried to humanely deal with these
and other welfare problems came close to going bankrupt, their plight was attributed
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to either welfare fraud or governmental mismanagement. The reality---that some
parts of the nation exported their surplus populations to other states and cities--was ignored. New York, Pennsylvania, and Massachusetts are now paying for the
failure of many southern states and Puerto Rico to properly educate and prepare
their populations for responsible entry into a highly technological society.
We must never underestimate man's capacity to distort reality to suit his own
self-interest.
Any plan to correct inequity or unfairness in the Social Security
System must consider not only the historical context, but also the value laden
aspects of the problem:
"Work is good. Not to work is bad."
These are the views
which obstruct changing the Social Security System. Retirement benefits were to
be earned as a right, not to be given in response to need. It was designed with
built-in inequities.
Social Security is now openly called a tax rather than a contribution.
The Social Security System and the Reagan Administration
It is apparent that the Reagan Administration's attitude toward welfare and
Social Security is rooted in a conservative philosophy. Services for those who are
not "truly needy" are to be eliminated. Even services for poor children, the elderly
poor and the working poor are to be curtailed wherever possible. When cuts in
social services result in the poor being hurt, volunteerism is supposed to step in
and ease the pain.
However, in spite of the relative ease with which Reagan was able to push
through sharp cuts in social services budgets (National Association of Social
Workers News, 1981), he encountered considerable difficulties in trying to reduce
the Social Security program. In the first major cuts from the Carter budget, the
Reagan forces in Congress succeeded in eliminating the minimum monthly payments of
$122.00. However, under pressure from the senior citizen's lobby the Reagan administration asked for the restoration of these minimum payments (Associated Press,
1981a).
Subsequent attempts to raise the age of retirement were defeated in the
House Ways and Means Committee (Associated Press, 1981b).
There appear to be two reasons why the Reagan administration has succeeded in
cutting the budget of social service programs in general, but not the Social Security
System budget. First, although many social service programs are regarded by the
public as wasteful and fraud ridden, the Social Security System benefits are regarded
as a right the participants have bought through the "contributions" deducted from
their paychecks.
Second, although blacks and other minority groups with high poverty
and unemployment rates are overwhelmingly Democrats and can be ignored by Republicans,
the elderly are an essential cornerstone in the Reagan power base (Germond and
Witcover, 1981).
It seems unlikely, therefore, that the Reagan administration will
successfully spearhead legislation which greatly reduces services provided by the
Social Security System. A more probable scenario is that the Reagan Administration
will "reluctantly" accept increases in the rate of social security withholdings so
that the system does not become bankrupt. The Democrats are more likely to propose
using general tax revenues.
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Potential Changes in the Social Security System
While large numbers of the minority/poor are destined to draw less income from
the Social Security Program for previously stated reasons, with increased movement
to urbanized areas (blacks are among the most highly urbanized population groups
in the country), their incomes are increasing and their jobs are coming more under
the coverage of Social Security and private pension plans. This, coupled with the
converging life expectancy among all ethnic groups, should eventually serve to
markedly reduce the present inequities in the Social Security System.
To ask the country as a whole to address itself to a problem of inequity is
to open a Pandora's box which, at this time, might just as well be left closed.
The Social Security tax is one of the most regressive forms of taxation. It allows
no one except the very rich to escape it.
Recent publicity about the dangers of
the entire system going bankrupt and the subsequent need for sharp increases over
the next few years have made this a very sensitive issue with a larger and larger
portion of the population.
There is no doubt that those who formulate social policy need to address themselves to the question of equity and the needs of the aged poor. Any major changes
in social policy, however, have to consider not only the recipient, but also who
will pay for redistribution. The decision can be based upon political pressure
or through demonstrating that the needs of a large group are not being met. Those
groups that can exert the most political pressure and make themselves heard above
the "roar" of the rest will be responded to. The decision to allocate resources
can often be based upon compassion or popularity of the cause. Minorities have
been "in."
Aged are now also "in."
Combining both groups, you would appear to
have a winner. The latent consequences, however, may be more than bargained for,
particularly when society as a whole is being told it can no longer continue to
perceive of itself as ever-expanding, with an unlimited capacity to create and
deliver more and more goods and services.
It may very well serve to bring together
a majority who see themselves threatened by unreasonable demands from a special
group.
Wilber Cohen argued:
that in the United States, a program that deals only with the poor will
end up being a poor program. There is every evidence that this is true.
Ever since the Elizabethan Poor Law of 1601, programs only for the poor
have been lousy, no good, poor programs. And, a program that is only
for the poor---one that has nothing in it for the middle income and
upper income groups---is, in the long run, a program the American public won't support (Cohen and Friedman, 1972).
Changes in social policy that ignore or run counter to the central values and
beliefs of society, no matter how rational the solution, can have unforeseen consequences possibly more harmful than the original problem. Most certainly, asking
for major changes in the Social Security law to rectify a relatively small
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differences in life expectancy at age 65 would not be well received at a time when
the Social Security tax has been increased and the public has been told repeatedly
that the entire system may be bankrupt.
To ask, at this time, that one group be allowed to withdraw from the work
force at an earlier age when, within the foreseeable future, the total contributing
number remaining will diminish, invites a great deal of resentment. Appearing to
be pushing to the head of the line invites hostility from those who have been sensitized by higher rates of forced contributions and the danger of the system going
bankrupt.
Conclusions
The resolution of this problem now becomes the question. Shall we allow certain groups of people to retire at age 55? An examination of life expectancy
tables show that once the minority members arrive at age 55, their life expectancy
is close to their white chohorts.
This solution also does not meet the real income
needs of minority/poor aged, as their pension rates would still be lower due to
lower prior contributions. The aged minority members would be forced to stop working to receive their full benefits, and the plan would again not eliminate or meet
their need for supplemental income.
Should this group be singled out and provided
with special supplemental income on the basis of need? What about the needs of the
non-minority aged poor? This would bring the problem back to the question of a
"means test."
It would be ironic if some members of the working poor escaped the
welfare stigma all their lives, only to be caught up in it in their old age when
their self-concept has begun to decline for other reasons. We suspect many would
shun this form of help, as many elderly now do.
Another problem is how to bring about a change in ideology so as to be able
to bring about a change in the Social Security System. This may be more difficult
than changing tax laws and bringing about changes in income redistribution through
other programs.
Shall we tax minorities at a lower rate during their working years? How would
this be received by others who are paying full rate and see their payments increasing? Should income received while on welfare be credited?
This could backfire.
It still would not address itself to parts of the real problem. In order to
increase retirement payments, greater amounts (in the form of contributions) have
to be made during the working life of the minority/poor. The solution seems to be
better paying jobs, more access to jobs with private pension plans and greater
income so "savings" can be accumulated for retirement. Perhaps another ideologically acceptable alternative would be to allow low income persons to deduct from
their income tax an amount equal to what they place in a private retirement plan.
This would be different from present Keogh plans which deduct money from gross
income, in that the deduction would be from actual taxes due. These solutions,
however, do not address themselves to the time lag during which the minority/poor
would still suffer from their years of unemployment, underemployment, low salaries
and failure to be eligible for private pension plans.
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CONSUMER PARTICIPATION - TIE CASE OF PUBLIC ROUSING
Padi Culati, DSU.
Assistant Professor
State University of New York at Plattsburgh

ABSTRACT
The participation of consumers, especially those
from the deprived segments of society, in administrative
decision-making, poses some perplexing dilemmas for
public officials. Can the demands for participation be
reconciled with the exigencies of administrative efficiency
and effective service delivery. Our study focuses on
consumer participation in public housing, an institution
that today serves three million of the most deprived groups
in society.
The data used in the study came from a
national sample of housing projects and was collected in
It was used to
1978 by IWD's division of Policy Studies.
test the hypothesis that tenant participation would explain
part of the variance in our dependent variable, the
quantity and quality of housing services and resources.
The findings are consistent with existing research that
postulates that by granting the poor increased participation in the decisions of agencies that allocate goods
and services, their access to such services was increased.
The findings also make clear that tenant organizations
lack the power to alter the provision of local government
neighborhood services outside the projects.

Despite the generous attention devoted to the
concept of citizen or consumer participation by both
scholars and researchers in the last decade, the issues
It
raised remain shrouded by controversy and debate.
has been eulogized both as an end value and as an
It
instrumental mens to certain highly desirable ends.
has come to occupy a central place in discussions of
organization as well as community theory and practice
without any real agreement on who the "citizens" are 1
and how and with what consequences they participate.
A review of a range of federal programs during the past
several decades indicates that the federal government
itself has not maintained a single policy with respect
to citizen participation.
The types of citizens
participating and the nature and extent of their
involvement has varied from program to program.
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The existence of several federal
citisen participation policies reflects the
lack of agreement among federal officials
and administrators of the different programs
and agencies on the r objectives in
involving citizens.f
The indications are that the objectives of government officials in promoting citizen participation have
varied according to the political climate and have
ranged from developing support for a program developing
democratic valuesto overcoming apathy and alienation
when the unit of service is the neighborhood.
What is
increasingly clear is that federal officials have stressed
or solicited different types of participation, from
3
different classes of citizens,at varying time periods.
Over the years,the forms of citizen involvement
in federal programs has evolved from being merely informed
by administrators,to giving information and advice and
even in a few instances in sharing in policy making and
exercising control over the program.
Kramer indicates in his study of citizen
participation in four Say Area communities in 1968
the concept of the participation of the
poor was perceived in multiple and divergent
ways by various groups with high stakes in
the War on Poverty.
These different views were in part based on conflicting
ideological assumptions regarding citizen participation.
The new concern for the participation of the
poor in the 1960's arose with the context of the real
or imagined failure of government to respond appropriately
to the needs of the poor.
Among elements of the planning
and policy making community, there were those who
perceived participation as a means of acheiving social
reform and redistribution objectives.
Sherry Arnstein,
a spokeswoman for this group.flatly asserts
It is the redistribution of power that
enables the have-not citizens, presently
excluded from the political and economic
processes, to be deliberately included in
the future.
It is the strategy by which
the have-nots join in determining how

-828-

information is shared, goals and policies
set, tax resources allocated, programs are
operated and benefits .... are parcelled
out.
In short, it is the means by which
they can induce significant social reform
which enables them to shere in the benefits
of the affluent society
Other advocates asserted that the large professionally
staffed bureaucracies were insensitive to the needs and
concerns of poor neighborhoods.
Public agencies, it was
thought would become more responsive to client needs,
only if the clients themselves were adequately represented on the decision-making structures.
One approach was
to put direct representatives of consumer interests into
administrative roles and policy-making boards.
Participation gathered a new meaning in the next
decade.
Citizen participation now has as its objective
administrative reform to combat the
roblematic nature
of over-centralized decision-making.
Rather than being
part of a social reform movement, the shift in the 1970's
has been in the devolution of power to groups of program
beneficiaries, so that federal programs can be more
responsive to local and consumer preferences.
These
beneficiaries are not necessarily the poor and the
deprived.
It is also part of the movement to decentralize
decision-making away from the federal government and
consumer input was a means of making state and local
government and even private agencies more accountable
and responsive to the needs of their constituents.
Characteristics of Consumer Participation
The meager research on consumer participation in
administrative decision-making indicates that considerable
variation exists in the requirements for consumer
participation in various federal programs. A Rand study
shows that the existing citizen participation requirements
reflect the unique historical development of 8 specific
programs and are subject to huge variations.
A second characteristic identified is that
neither the regulations nor the legislation spell out
precisely, the structural form or content of participation.
A further complication is the lack of clarity regarding
the respective roles of citizen representatives and
service providers which predictably can lead to conflict
and frustration. The combination of vague requirements
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and the lack of a clear-cut policy have resulted in outcomes being determined by local factors such as the local
administrator's enthusiasm or lack of it for consumer
input and the degree of organization and interest of
beneficiary groups in being involved in the participatory process.
The problems and issues that have been identified
in institutionalized forms of consumer participation
relate in the main to:a.

Conflicts in control between consumer
representatives and service providers.

b.

The nature of consumer participation
which has been mostly limited to the
transmission of information, rather than
actions involving control over policy and
program Implementation. 9

The Rand Corporation study categorizes organizational forms of citizen participation according to their
degree of authority or control. At one end of the continuum, citizens may serve as a citizen or consumer
dominated governing board that determines the policies of
a project. Board mambers can hire or fire the management
or staff of a project, approve the budget, set policies
to guide programmatic operation and make judgements about
the quality of service delivery. At the other extreme,
citizens participate as part of an advisory committee.
The opinions of the citizens serving on these committees
or attending open meetings will be considered at the
discretion of public officials operating the programs. In
some instances the advisory boards are not even empowered
to represent the program beneficiaries and act as public
forunsabout plans and programs. 1 0 Existing research
indicates however that in fact much public participation
falls between these extremes. Usually citizen groups
have at least a few limited responsibilities.
The paucity of systematic research across diverse
programs involving a large number of cases renders it
difficult to draw definitive conclusions regarding effective
participation. The extent and degree of consumer
participation in federal programs is at present unknown,
because no systematic monitoring or enforcement procedures
exist. Some slight evidence suggests that while compliance
is the rule rather than the exception, significant
departures exist. Becuase of the lack of systematic
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monitoring practices, it is difficult to assess the
impact of citizen participation on agency policies.
Without doubt, the participation of consumers,
especially of the poverty stricken variety, in the
planning and administration of public programs, raises
interesting Issues and perplexing dilemmas for public
officials.
hould decision-making be the end result of
rational reasoning and factual rIearch or the consensus
product of inter-group pressure? Today with the stress
on decentralization and local control, the demands for
citizen participation in matters affecting social welfare
and the quality of life will receive renewed emphaiss and
new direction.
Row the demands for participation can
be reconciled with the exigencies of administrative
efficiency and effective service delivery is an issue
that has come to the forefront.
Some questions raised
by the existent research relate to whether local factors
and conditions are more influential than federal guidelines in terms of outcomes and can meaningful outcome
measures be devised in light of varying local conditions?
Montgomery and Esman call for the empirical testis
of
strategic propositions relating to participation.
They
assert that analyses of cases with comparable program
and environmental dimensions should indicate that
administrative outputs like effectiveness and service
levels can be linked to various dimensions of participation.
Our study focussed on consumer or tenant
participation in public housing, an institution that
today serves three million of the most deprived groups
is society. The major thrust of the tenant participation
movement in public housing has been towards mandatory
regulations that would give tenants the right to
determine the nature and extent of their involvement
in such areas as housing administration, budget allocaticns, maintenance and tenant services. This emphasis
on tenant participation especially in its ultimate form of
tenant management of Public Rousing rests on the
assumption that it will result in improved management
performance and increase services to tenants.
Tenant
participation was to be a means of reversing the tide
of impotence and despair that threatened to overwhelm
some housing projects. The focus of our study was on
resident involvement as a means of improving the quantity
and quality of housing services to the residents of
public housing.
The data analyzed in this study came from a
national survey of housing projects,collected during
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the summer of 1978,by KID's Division of Policy Studies.
It consisted of a stratified random sample of KID's
entire housing inventory. The information for the most
part was derived from the second of a four part
questionnaire completed by staff in IID area offices.
The questionnaire included factual data on each project
and housing authority within which the projects in the
sample were locatedIas well as subjective ratings on the
specified items, that were filled out by personnel in the
lID area office that was most familiar with the projects.
Factual information was also derived from IND files and
reports turned in periodically by Rousing Authorities.
STUDT DISIGN
The data was primarily used to test our hypothesis
that tenant participation would explain part of the
variance in our dependent variable, the quantity and
quality of housing services and resources. While analytically participation is many faceted and multi-dimensional,
we defined participation in terms of exerting influence
on administrative behavior and on the outputs of adminstrative
action. Our indicator for Influential participation was derived from responses of KID area officials
to a question asking if tenant organizations were
influential in the determination of policy. An ordinal
scale was developed to denote degrees of influence.
Several variables provided us with significant
measures of resources available to tenants of public
housing. Our research indicates that many housing
projects made facilities available to neighborhood social
agencies, to provide on-site services to tenants of
public housing. As a result tenant services were
developed by some housing authorities to realize the
social goals of public housing which had been mandated
by congress.
Some programs and services such as the
Modernization Program and the Target Project Program were
special initiatives undertaken and underwritten by lID
to overcome the process of social and physical malaise
The former,while
that was affecting public housing.
focussing on improving the physical environment of
public housing, had certain social objectives as did the
latter.
We included the number of live-in personnel in
the project as this was part of a move by housing
authorities to be more responsive to the needs of
tenants and can certainly affect the quality of services

-832-

that the tenants receive.
Protective services were
provided by housing authorities in response to the
high crime rate affecting urban projects and the
inability or unwillingness of the local police to afford
public housing tenants protection. We also included
certain neighborhood public services on the grounds that
tenant organizations could theoretically have some
impact on them.
The resources and service indicators
used in our analysis are listed below:Amounts of Modernization Funds approved*
Amounts of Modernization Funds expended*
Amounts of Target Project Funds awarded*
Number of Tenant Services personnel in projects*
Number of Protective Services personnel*
Number of Live-in personnel in projects*
Neighborhood Police Protection**
Neighborhood Social Services**
Neighborhood Parks and Recreational areas**
Overall quality of neighborhood services**
(fire, police protection, recreational
facilities, employment and information
facilities, counselling services and daycare)
The housing literature had indicated that
significant differences were to be found among projects
occupied primarily by the elderly and those occupied by
families. We utilized the type of occupancy as a
control variable that could possiblyelucidate the
relationships between participation and outcome. Did
our model of participation apply to certain tenant
populations and not to others?
Earlier research had
stressed that the elderly (primarily whites) were better
able to organize themselves and were more potent as
organized groups than other low-income populations.
Our data also included information categorized
by race, although of somewhat dubious quality. Despite this
drawback, we included it in our analysis to determine if
they substantiated or refuted current notions regarding
the organizing potential and potency of blacks and whites.
Data Analysis
Tke goal of the analysis was to explain the
variance in the outcome variables in the lousing Survey
Data.
This was accomplished through cross-tabulations
* derived through lID questionnaire
**
ratings by IVD area officials
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linking two or more variables to distinguish their
individual impacts on each other.
The variables utilized
in this research were nominal, ordinal and interval, the
independent variables measuring participation belonging
to the second category.
It was decided in the early
phases of the analysis to focus on contingency (crosstabulation) analysis.
In keeping with our decision to
utilize cross-tabulations, we used the Chi-Square statistic
to determine if the relationships were significant or not.
The measure of association ganma was used is conjunction
with Chi-square to indicate the strength of the association
between the variables measured.
Our research hypothesis was that projects with
tenant participation differed significantly from projects
without such participation on key indicators of outcome.
Table I indicates that our predictions relating to the
provision of services and resources is generally borne
out.
The relationships are quite strong and the odds
that these occurred by chance, in some instances, are 1 in
10,000.
Seemingly there exists a strong correspondence
between the presence and absence of a tenant organization
and the non-housing related services provided by the
housing authority. This connection by no means indicates
that causal factors are at work, although that possibility
exists.
It is not impossible that the apparent relationships
are spurious. The seeming relationship may in fact be
attributed to the influence on both of a third variable.
When we turn to consider the impact of tenant
participation on neighborhood resources, our findings
appear much more ambiguous. There appears to be some
relationship between the quality of neighborhood social
services and tenant participation.
In terms of other
neighborhood variables, they were either not significant
or the relationship was negative.
It would seen that
while tenant organizations did have some influence on the
quality of neighborhood social services, their ability
to influence the provision of other neighborhood services
was circumscribed.
When we turn our attention to demographic
characteristics of projects, we find that clear differences emerge between two major types of projects in our
sample.
While in a few instances there are relationships
between tenant participation and the resources and services
provided to elderly tenants, the relationships are not
significant (i.e tenant services and Target Projects
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Program funding).
In the case of families there is a
strong significant relationship between participation
and the resource and service variables.
These findings
are summarized on Table 2.
Race
Our findings relating to race are summarized on
Table 3. Projects with varying percentages of blacks
and whites displayed some varian ces in participation in
tenant organizations.
Differences and similarities
emerged when projects were controlled for the type of
occupation.
Projects for the elderly show an association
between participation and race for both blacks and whites,
although the relationships are not statistically significant.
This may be due to to the small size of the sample.
There
is a reversal of this pattern when we consider family
projects.
Participation is strongly related to race in
family projects.
The relationship is positive with blacks
(gamma is .259) and negative for whites (gamma is -0.278)
Conclusions
What impact does consumer participation have on
the organization and the organizational participants?
Our study attempted to determine the impact that the
participation of the poor had within a specific administrative context.
The objective of participation in public
housing was both administrative reform and the improvement
of the life conditions of tenants. Richardson contends
that while most theorists on tenant participation assume
either that tenants and management have identical or
conflicting objectives regarding housing managemen, these
assumptions reflect only a partial view of reality.
The
aims of tenants and management are neither fully congruent
nor completely opposed, but a combination of the two.
Participation schemes provide a forum for bargaining and
are essentially mechanisms for institutionalizing interaction
between two sets of protagonists. Bargaining is the process
by which seemingly incompatible interests are accomodated.
Our findings would seem to indicate that
tenant participation as a mechanism to improve the services
available in a project can have some success.
They lend
support to some of the emerging research, which has
examined the impact of consumer participation in areas
besides housing.
Participation of the poor, in decisionmaking, was a device intended by the Office of Economic
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Opportunity to redistribute federal dollars flowing
through local agencies to the urban poor in central cities.
According to some analysts, a major result of the Great
Society programs was to create a demand for a vallety

of local services on the part of the urban poor.
laveman
argues that by granting the poor increased participation
in the decisions of agencies that allocate goods and
services, their access to such services was increased and
it enabled1Jhe poor to alter the composition of services
available.1 J Certainly the enormous increases in
spending for major social welfare programs in areas such
as housing, income maintenance, health and nutrition
would lend credence to this argument. More positive
reassessments of the participation of the poor should
result from these unplanned and unexpected developments,
than would be implied by cost-benefit analyses of
specific programs.
Eavemen's analysis is consistent with our
data. The strong positive relationship that has been
observed between tenant participation and the increased
availability of services and resources, becomes even
more pronounced when controlled by race and type of
occupation. Participation by blacks is strongly associated
with the provision of services and increased resources in
family projects. This finding appears to contradict the
conclusions of researchers like Banfield and Mazda who
contend that alienation, disorganization and lack of
particpation were most prevalent amori the lowest strata
of society, especially among blacks.
It is also at
variance with research that had indicated that the
white, elderly in housing projects were potent in
impacting on mtlagement policies through their tenant
organizations.
These findings should not be especially surprising
if one considers the organizational mission of the Office
of Economic Opportu.aty as interpreted by some of its key
personnel. As Peterson and Greenstone observe
....organizational maintenance considerations
induced CAP's to affirm citisen participation
as a primary concern.... this organizational
interest in mounting an attack on political
poverty, especially among black Americans
accounts for the racial bias with which these
agencies snterpreted their organizational
mandate. i

The difficulties experienced by community
organizers in organizing the poor,lead them to focus on
concrete issues like housing.
Public housing, within
which all the ills of urban America were concentrated
provided the perfect situation where organizing efforts
could mobilize a community around tangible greviances and
produce significant gains.
The surprising element is
that these organizing efforts should continue to have an
impact many years after the demise of 0EO and the War on
Poverty. Less astonishing is the finding that tenant
organizations appear powerless to alter the provision of
local government services.
Traditionally the voices of
the weak and powerless members of society are not heard
in City lall.
REFERENCES
1.

Carl W. Stenberg, "Citizens and the Administrative
State - From Participation to Power", Public
Administration Review, May 1972. p. 190.

2.

Ibid. p. 194.

3.

Daniel M. Fox. "Federal Standards and Regulations for
Participation," in Edgar S. Cahn and Barry A. Passett,
(eds.) Citizen Participation Effecting Community
Change, Praeger. Special Studies in I,S.Economic
and
Social Development. p. 130.

4.

Ralph Kramer, Participation of the Poor. Comparative
Case Studies in the War on Poverty. Prentice-Rall,
Inc. Englewood Cliffs. New Jersey, 1968.

5.

Ibid.

6.

Sherry Arnstein, "A Ladder of Participation", Journal
of the American Institute of Planners, Vol. XXXV, No. 4,
July 1969. pp. 216-94.

7.

Robert K. Tin, William A. Lucas, Peter Szanton and
J. Andrew Spindler, Citizen Organizations: Increasing
Client Control over Services. The Rand Corporation,
Ca. April, 1973.

8.

Ibid.

9.

Ibid.

10. Edward R. Lowenstein, "Citizen Participation and the

-837-

Administrative Agency in Urban Development: Some
Problems and Proposals," in Social Service Review.
September, 1971. p. 291.
11.

loward lallman, Comunity Control: A Study of Corporations and Neighborhood Boards (Wa. D.C. Washington
Center for Metropolitan Studies, October, 1969, p.167.

12. Montgomery and Esman, "Popular Participation in
Development Administration," Journal of Comparative
Administration, November, 1971, p.366.
13. Ann Richardson, "Thinking About Participation,"
Polity and Politics, Vol. 7. No.3, 1979, pp. 230-244.
14. Robert laveman (ed) A Decade of Federal Anti-Poverty
Programs. Institute for Research on Poverty. Academic
Press, New York. 1978. p.5-8.
15.

Ibid.

16. Edward Banfield, The unheavealy City, Boston: Little
Brown, (1968) p. 130.
David Mazda, "Poverty and Disrepute" in R. Merton and
R. Nisbitt (eds) Contemporary Social Problems. 2nd
ed. N.Y. larcourt, bruce and
orld, pp. 1966.
17. Richard Bingham and Samuel A. Kirkpatrick, "Providing Social Services for the Urban Poor: An Analysis
of Public lousing Authorities in Large American
Cities". Social Service Review. 39 (December, 1965)
pp. 433-44.
18. Paul E. Peterson and J.David Greenstone, "The Mobilization of Lov-Income Communities through Community
Action," in Robert N. laveman (ed) A Decade of
Federal Anti-Poverty Programs, Institute for Research
on Poverty, Academic Press, N.Y. 1977. pp. 245-8.

TABLE

1

RELATIONSUIP OF OUTCOME MEASIRES TO TENANT
PARTICIPATION
Services and
Tenant

Resources

Services *

Significance

Gamma

.0001

.4307

.0001

.4537

Live-in Employees*

.01

.4860

Expenditure

.0001

.2898

.001

.384

Allocation of TPP Funds*

.001

.5112

Social

.07

.1636

.07

.0556

Protective

Approval

Services*

of Mod Funds*

of Mod Funds*

Services**

(Neighborhood)
Parks and

Playgrounds**

Police Protection**
Overall

Service Quality**

.02
not
significant

-0.1796
-0.0125

*

derived from MID questionnaire

**

ratings by KND area officials of neighborhood
services on a 5 point scale
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TABLE 2
RELATIONSEIP OF OUTCOME MEASURES TO TENANT PARTICIPATION
CONTROLLING FOR TYPE OF OCCUPATION
Significance

Camma

not significant
.01

.0769
.354

492

Protective Services
Elderly
not significant
.0001
Family

.0882
.4

189
492

Services & Resources
Tenant Services
Elderly
Family

N
189

Live-in Employees
Elderly
Family

not significant
.005

..4477
.3884

192
500

Alloc: Mod Funds
Elderly
Family

not significant-0.1091
.0001
.4772

175
446

Exp: Mod Funds
Elderly
Family

not significant
.001

.1205
.5560

175
446

Alloc: TPP
Elderly
Family

not significant
.05

.4587
.4699

175
446

*

Data on Live-in employees was derived from
Rousing Authorities quarterly reports to XUD
on Form 51235
Other data was derived from the
to area office personnel

IId questionnaire
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TABLE 3
RELATIONSUIP BETWEEN RACE AND PARTICIPATION CONTROLLING
FOR TYPE OF OCCUPATION
Category

Significance

Elderly Projects
Blacks
Whites

not significant
not significant

Family projects
Blacks
Whites

*

.0005
.0001

Gamma

.22
.158

.2593
-0.2436

N

192
192

500
500

Data dprived from Rousing Authorities quarterly
reports to BUD on Form 51235
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ANALYSIS OF AN EXPLORATION FOR
TRAINING MATERIALS IN CHILD WELFARE
John T. Pardeck
Assistant Professor and Researcher
Region VI Child Welfare Training Center
and
Rebecca L. Hegar
Research Assistant
Region VI Child Welfare Training Center

ABSTRACT
Currently there is a serious gap in the child welfare system in the area of in-service
training. As the child welfare system begins to fill this gap, information on what
materials are available for training becomes critical. This article reports on an extensive exploration of what is currently available for training in the child welfare
field. Several important findings emerged concerning the sources of materials and the
lack of training materials for specialized groups.

A recent national study found that in-service training is one of the most serious gaps in the child welfare delivery system (Shyne and Schroeder: 158).
The problem
of delivering adequate in-service training is complicated by the fact that only onefourth of the workers in child welfare have professional degrees in social work (Shyne
and Schroeder: 78).
These findings suggest that the need for in-service training is
great, not only to enable those who are trained in social work to keep abreast of
changes in the field of child welfare and to improve their expertise, but especially
to train those having little background in social work or child welfare.
The need for in-service training in child welfare has been clearly established.
However, there has been little effort to explore the field for materials available to
trainers to use for in-service training. As in-service training materials are developed, it is critical that information about their availability reach social workers in
the field. This article reports on an extensive exploration of what resources are
currently available for training in the field of child welfare. The findings suggest
that many materials are available for the traditional areas of child welfare practice;
however, materials for newer or more specialized topics of training are lacking.
The search for training materials was conducted y the staff of the Region VI
Child Welfare Training Center during the summer of 1980.
The search was designed to

The Region VI Child Welfare Training Center was established in the Fall of 1979. The
Training Center is located in the Tulane University School of Social Work. Region VI
covers the following states - Louisiana, Texas, New Mexico, Arkansas, and Oklahoma.
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find materials which could be included in a training manual developed specifically for
trainers in the child welfare field.
METHODOLOGY
Eighteen major topics were chosen as areas of concern for the training manual:
adoption, American Indian clients, assessment and interviewing, Black urban clients,
child abuse, child care in institutions, foster care, homemakers, in-home s~rvices,
law and the court, licensing, migrant farmworker clients, minority clients, permanency planning, Spanish speaking clients, training methods and techniques, training supervisors, and training volunteers. These topics were selected because trainers in Region VI had expressed the need for materials in these areas.
To insure that the materials were current, available, and appropriate for staff
training, three criteria were established for the items included in the training manual.
They were as follows:
1)
2)
3)

only materials developed after 1964 were included;
the materials had to be readily available from publishers;
only materials clearly appropriate for training in child welfare
were included.

SOURCES EXPLORED
The extensive search for training materials involved exploration of three main
sources:
computerized data banks; commercial and non-profit publishers; and relevant
social work journals and government catalogs.
An evaluation of available computerized data banks was conducted to determine
which were potentially most useful for the search. ERIC (Education Resources Information Center) was finally selected because of its educational focus and because it draws
from a variety of human services sources. Other data bases were not used because they
did not appear to focus on training materials in child welfare.
The inquiry to commercial publishers for available training materials included,among others, Human Sciences Press, Learning Resource Corporation, C. V. Mosby Company,
and Sage Publications. Some of the major non-profit publishers contacted were American Public Welfare Association, Child's Defense Fund, Child Welfare League of America,
Family Service Association of America, National Association of Social Workers, National
Council of Homemaker-Home Health Aide Services, and North American Council on Adoptable
Children. The commercial and non-profit publishers proved to be an excellent source
of training materials in child welfare.

2

The manual resulting from this search, entitled Child Welfare Training and Practice:
An Annotated Bibliography by John T. Pardeck, Rebecca L. Hegar, Kathy N. Nance, and
Cynthia Christy Baker, is forthcoming from Greenwood Press, 1982.

3A broad topic including training items for general minority and cultural group concerns.
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The search of social work journals included the following: Child Welfare,
Children, Journal of Education for Social Work, and Social Work. This search proved
to be of limited use. However, government catalogs which listed a variety of materials
from both state and federal governments were found to be extremely useful. Also listed
in the government catalogs were numerous training items which had been developed by
universities. Government sources and universities were found to be the major agents
from which training materials are available.
RESULTS
Through an analysis of Table I, several important trends appear to emerge.
These concern the sources of training materials and the number of materials available
for traditional and specialized topics in child welfare.
The two major publishers of training materials are universities, with a total
of sixty four, and government, with sixty. The non-profit and commercial publishers
are the next major sources with total numbers of forty four and thirty nine respectively. The professional journals are the least likely source of training materials.
The three topics which have the greatest number of materials available are
child abuse and neglect with forty items, assessment and interviewing listing twenty
five, and foster care with twenty one. These are all traditional areas of concern in
child welfare, so the large number of materials is not surprising. However, other traditional areas are lacking in available training materials.
The search revealed only
eight items designed for training about adoptions, and only six materials were located
concerning in-home services and homemakers. The reason for the apparent lack of training resources for these traditional topics in child welfare services is not clear.
A moderate number of materials is available for the following: law and
the court listing eighteen; training supervisors with seventeen; training methods and
techniques having sixteen training items; and child care in institutions showing thirteen. A variety of materials is therefore available to trainers in these important
areas of child welfare practice and training.
Three topics having relatively few materials available are training volunteers
with nine, licensing with four, and permanency planning having only three. The use of
volunteers has always been a part of the child welfare tradition (Kadushin: 237), and
it seems that more training materials should be available. Licensing is an increasingly important function, and more training materials need to be developed. Permanency
planning is a relatively new area, which suggests that sufficient time may not have
passed for the development of materials for training staff.
The topics which deal with minority group members also reflect a small number
of training materials. For minority clients in general, only three items could be
found. The search for materials concerning Black clients and Spanish speaking clients
resulted in six training items for each of these two topics.
The search produced eight
training items concerning Indian clients. Only one training product was located about
work with migrant farmworker clients. These findings are extremely important because
a large part of the client population served by the child welfare system consists of
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TABLE I
SOURCES OF TRAINING MATERIALS
TOPICS

Professional
Universities
Journals

Adoption
American Indian Clients
Assessment and
Interviewing

---

3

Commercial
Commercial
Gover nment

Publishers

TOTA

3

4

1

8

1

2

2

8

3

2

25

3

Black Urban Clients
Child Abuse and
Neglect

Non-Profit
Publishers

9

4

40

2

6

3

18

Child Care in
Institutions
Foster Care
Homemakers
In-Home Services
Law and Court

4
1
3

Licensing (Day
Care and
Institutions)

--

4

Migrant Farmworker Clients
' inority Clients
Permanency Planning
Spanish speaking
Clients
Training Methods
and Techniques
Training Supervisors
Training Volunteers
TOTALS:

3

6
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TABLE I
SOURCES OF TRAINING MATERIAL
TOPICS

Professional
Journals
Universities
Journals
Universities

Gover
rmment
Gove

Commercial Non-Protit
C
ercial Non-Profit
Publishers Publishers

Adoption

3

4

1

American Indian Clients

1

2

2

Assessment and
Interviewing

9

3

2

Black Urban Clients

7

Child Abuse and
Neglect

8

-

I

19

Child Care in
Institutions
Foster Care
Homemakers
In-Home Sereices
Law and Court
Licensing (Day
Care and
Institutions)

4

Migrant Farmworker Clients

1

-

Minority Clients

1

3

Permanency Planning

--

3

Spanish speaking
Clients

3

6

1

16

1

17

44

210

Training Methods
and Techniques
Training Supervisors
Training Volunteers
TOTALS:

64

60

39
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children and families from minority groups. The sheer number of minority group members
within the child welfare system suggests that more training materials should be available
for trainers to help workers and other staff better meet the special needs of these
clients.
CONCLUSION
Several conclusions can be drawn from this search for available training materials in child welfare. One finding is that universities and government are the major
developers of training materials. Another important finding is that, for many of the
traditional services and concerns in child welfare, an abundance of materials is available; however, this is not true of all aspects of child welfare practice. Probably
the most important discovery is that only a small number of materials is available
for training staff to serve minority clients.

4A forthcoming manual designed to help fill this void, entitled Permanent Planning
For
Mexican-American Children in Foster Care: A Handbook Supplement by Rebecca L. Hegar
and Loyda Rodriguez will be published by Region VI Child Welfare Training Center, 1982.
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ABSTRACT
It has been pointed out by the Task Force on Juvenile Justice and Delinquency
Prevention (1976) that too often programs have been planned and implemented on the
basis of uninformed speculation. In order to determine the major concerns of
youths for purposes of delinquency prevention and resources allocation, a study
was conducted in the Cleveland area of Ohio. This study was designed to compare
the perspectives of youths and adults toward teenage problems.
While the exact ranking of problems were not identical, the eleven problem
statements ranked highest by both populations were highly similar. The problems
that are drawing the most concern and attention include alcohol and drug abuse as
well as unemployment. As a result of this concordance, it may be asserted that
program planners, administrators and direct service workers are able to reflect
accurately the needs and perceptions of youths. It must be recognized, however,
that the findings of this effort may vary over time and across geographic locations.
INTRODUCTION
While much interest is being generated over youth problems including
unemployment, delinquency, teenage pregnancy and education, a frequently overlooked
issue is the extent to which program planning and service provision accurately
reflect young people's concerns. It has been pointed out by the Task Force on
Juvenile Justice and Delinquency Prevention (1976), for example, that this issue
has relevance to delinquency prevention efforts because too often programs have
been planned and implemented on the basis of uninformed speculation.
In order to determine the major concerns of youths for purposes of delinquency
prevention and resources allocation, a study was conducted in the Cleveland area of
Ohio. The study was designed to compare the perceptions of youths and adults toward
teenage problems. In other words, the congruence between two populations was
examined--i. e., youths who were potential and actual consumers of services and
adults who were planners and providers of such services.
HETHODOLOGY AND SAMPLING
For the purpose of measuring teenagers' problems as perceived by youths and
adults, a questionnaire was developed with 30 problem statements covering issues
such as: alcohol and drug use, education, police and the Juvenile court system,

The authors acknowledge the Cleveland Foundation and the Cuyahoga County
Board of Commissioners for their support of this research effort.

-88~social service information and resources accessibility, and a number of special
youth related problems such as suicide and pregnancy. The statements were chosen
through an examination of common neighborhood problems reported by the mass media
and professional publications. A list of these problems was formulated, then cast
into statements which could be understood by adolescents. Respondents to the
questionnaire were asked to rate the seriousness of each statement in terms of
whether they believed it to be: no problem, a small problem or a serious problem.
The study was comprised of two youth samples-youths participating in
delinquency prevention programs (program youth) and youths residing in the neighborhoods served by the prevention programs, but not participating in prevention
programming.
Both cohorts were considered "high risk" due to the large number of
youths residing in lower socio-economic, urban neighborhoods (over 90% of the
total sample).
As reported by project staff who were familiar with youths in both
samples, neither cohort was comprised of a noteworthy number of official (adjudicated) delinquents. More objective measures of delinquency were considered but
not deemed feasible. If official records were investigated, it would have been
necessary for subjects to identify themselves on the questionnaire, thus biasing
the validity of the self-reported data. The alternative of asking youths whether
or not they were ever found guilty of committing an illegal or delinquent act was
rejected because such a question was bound to produce a high percentage of "false
negative" responses.
The youths responding to the questionnaire were representative of those
participating in delinquency prevention programs providing such services as:
employment counseling, tutoring, arts and crafts, sports, and alternative education. As previously stated, an effort was made to include youths not participating
in any of the organized programs being provided at the neighborhood level. Nearly
an even proportion of program and non-program youths completing the questionnaire
was achieved. Of the 700 questionnaires distributed, 499 or 71% were satisfactorily
completed. It must be noted, however, that while the respondents to the questionnaire represented a population of youths considered to be of a "high risk" nature
in terms of delinquency prevention, the use of non-probability sampling prohibits
the findings of this study to be used for making generalizations about the area's
entire "high risk" youth population.
The adult sample was comprised of 138 delinquency prevention program staff.
Many of these staff served in the capacity of administrators and planners as well
as direct service providers.
Since the respondents to the questionanire represented a wide variety of programs, it is believed that the sample reflected the
larger universe of adults working in the County's network of delinquency prevention programs. A limiting characteristic of this study's adult population is that
respondents worked closely with youths, and therefore, may not have reflected the
views of adults whose exposure to youths is more limited.
RESULTS AND DISCUSSION
Youths' Perceptions of Neighborhood Problems
The background characteristics of the 499 youth respondents included the
following: average age was 15.5 years; the survey population was almost equally

-849divided by sex -- i.e., 243 were male and 239 were female; most youths indicated
they were unemployed -- i.e., 64% or 288 of respondents reported they were not
working; and, the most commonly reported public school grade level was 9. The
race of the respondent population is reported in Table 1.
Table 1
Racial Composition of Youth Respondents
Race

N

Percent

Black
White
Hispanic
Other (including Oriental and
American Indian)
Missing

265
83
43

60.8
19.0
9.9

Total

45
63

10.3
-

499

100.0

Table 2 lists the 30 problem statements and shows the percentage of youths
For reporting purposes,
rating each as a "serious problem" in their neighborhood.
the problem statements are discussed by content or cluster areas (i.e., drugs and
alcohol, schools, the legal system, information and resources, and special
problems).
The use of drugs and alcohol among adolescents has been recognized by many
adults as a serious problem and the data in Table 2 indicate that youths perceived
A clear majority
the use of these substances as detrimental to their welfare.
of respondents believed that drugs and alcohol were serious contributors to "kids
getting into trouble."
The most significant school-related problem reported by the respondents
was students' lack of interest in their education. Approximately 55Z of those surThe expulsion or suspension
veyed indicated this issue as being a serious problem.
of youths from school also ranked quite high-nearly half of the respondents saw
this as a serious problem. Additionally, about 46% of the youths believed that
youngsters being hurt by other students constituted a serious school problem.
Racial discrimination in the public schools was seen as the least serious problem.
It should be pointed out, however, that the full impact of busing in Cleveland had
The present status of
not been evidenced at the time the study was conducted.
racial discrimination relative to other school problems, therefore, may be
different.
The most pressing problem in the legal system cluster was police
accessibility. A majority of youths indicated that access to police when they
were needed was a serious problem. The high percentage of respondents who perceived police as being inaccessible appears to be a clear statement on the part
of youths for greater police visibility as well as a more effective means of
summoning and obtaining police aid. Other issues addressing the legal system and
seen as serious problms included: lack of respect for police, police hassling or
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Problem Statements Ranked By Seriousness

Problem Statement

Z Serious
Problem
68.7
64.2
62.7
58.3
58.1
56.5
56.3
55.0
53.6

1
1. Kids using drugs.
2. Kids getting into trouble while on drugs.
3
3. Police aren't around when you need them.
1
4. Kids getting into trouble while drinking alcohol.
1
5. Kids using alcohol.
.4
6. Kids can't find jobs.
5
7. Teenage pregnancy.
2
school.
in
8. Students are not interested
5
9. Not enough adults who understand kids' problems.

50.7

10.

49.3

ii.

49.1

12.

45.6

13.

43.9

14.

42.3

15.

41.7

16.

Not enough neighborhood activities for kids to be involved in.
2
Kids being expelled or suspended from school.
5
Parents not spending enough time with their kids.
2
Kids being physically hurt by other students in school.
3
Kids don't show enough respect for police.
2
Teachers can't control students.
4
2
Too many centers are closed after 5:00 p.m.

41.6

17.

Schools don't prepare you for a good-paying job.

38.3

18.

Services for personal problems kids may have (including mental
health). 4

37.2

19.

Police hasseling or picking on kids.

36.7

20.

36.0

21.

programs such as vocational educl
Not enough alternative school
2
tion, special tutoring, etc.
Classes are boring. 2

35.6

22.

35.3

23.

Teachers not spending enough time with their students.
Juvenile Court sending too many kids away.

34.9

24.

Teachers don't care about students

2

2

2

31.2

25.

27.5

26.

Teachers being hurt by kids
2
Kids being physically hurt by teachers.

27.3

27.

Teenage suicide.

26.8

28.

25.6

29.

Racial discrimination in schools in your neighborhood.
3
Juvenile Court letting kids off too easily.

24.1

30.

Too h.rd to find information on sex and birth control.

5

1
2
3

drug and alcohol problem
school problem
legal system problem

4
5

information and resources problem
other special problems

-851picking on young people, and juvenile court institutionalizing too many adolescents.
Juvenile court letting kids off too easily was not viewed as a serious problem
relative to others in this cluster.
Among those problems related to information and resources, youths' difficulty
in finding jobs was rated as the most serious problem. This rating is consistent
with national perceptions of the youth unemployment issue. Presently, unemployment rates among black teenagers in poverty areas are reported as being between
35% and 50%.
Since over 60% of the surveyed population was black, most of whom
resided in low-income areas, respondents' concern for employment opportunities
The lack of neighborhood activities was reported by more
was quite understandable.
than half of the respondents as being a serious information and resource problem.
In the special problems cluster, a considerable degree of concern was
expressed for teenage pregnancy.
While teenage pregnancy was seen as a serious
problem by over half of the respondents, less than 25% expressed difficulty in
finding information on sex and birth control. A majority of the respondents
perceived many adults as not understanding youths' problems and felt strong concern
about parents not spending enough time with their children.
The issue of teenage
suicide was not viewed as a major problem.
In sum, Table 2 indicates that four of the five highest ranked problem
statements were alcohol and drug related. From this ranking, it is apparent that
youths perceived substance abuse as being a serious issue. Inaccessibility of
police was also viewed as one of the most serious problems.
Adult Perceptions of Neighborhood Problems
Table 3 indicates that adults in this study overwhelmingly agreed that the
use of alcohol and drugs by teenagers was a very serious problem. Substance abuse
among young people has been well publicized by magazine and newspaper articles,
television documentaries, and movie portrayals.
The findings of this study
therefore reflect local concern for a problem that is being experienced throughout all regions of the country. Also, the responses imply an awareness that
alcohol and drugs may be contributing factors to teenagers' misconduct and their
involvement in delinquent/criminal activities.
Although there have been publicized incidents of violence in local schools,
relative to other problem statements, school violence was not perceived to be a
major issue. Respondents believed that teenagers being hurt by other students was
more of an issue than were indicents of teachers being physically injured by
students. While adults expressed concern about students being expelled or suspended, they indicated that the predominate school-related problem was youths'
lack of interest in school.
The majority of those surveyed thought classroom
discipline was a serious problem and felt teachers were not spending enought time
with their students.
Adults expressed a considerable degree of concern for the quality and type
of education being provided by public schools. One of the goals of the educational system is to prepare students for employment; yet, a considerable percentage of the adult respondents perceived the high schools as not providing their
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"Adult Perceptions"
All Problem Statements Ranked By Seriousness
Z Seriousi

Problem Statement

Problem
86.6
83.7
79.3
76.7
76.3
75.0
74.6
71.6
68.4
68.4
67.2
66.2
60.4

1.
2.
3.
4.
5.
6.
7.
8.
9.
10.
11.
12.

5
Parents not spending enough time with their kids.
Kids using drugs.
Kids can't find Jobs.

Students not interested in school.
Not enough adults who understand kids' problems.
.i
Kids using alcohol.
1
Kids getting into trouble while on drugs.
Teenage pregnancy.

5

5

4
to be involved in.
Not enough neighborhood activities for kids
3
Police aren't around' when you need them.
1
Kids getting into trouble when drinking alcohol. 2
Schools don't prepare you for a good-paying job.

60.2

14.

59.2

15.

57.4
53.5

16.
17.

Teachers can't control students.
Services for personal problems kids may have (including mental
health). 4
such as: vocational
Not enough alternative school programs
2
education, special tutoring, etc.
2
Teachers not spending enough time with students.
4
Too many centers are closed after 5:00 p.m.

53.1

18.

Classes are boring.

52.2

19.

45:8

20.

43.1

21.

42.6

22.

41.1

23.

33.6
25.6

24.
25.

25.4

26.

23.8

27.

20.3
18.1

28.
29.

10.2

30.

13.

2

2
Kids being expelled or suspended from school.
2
Kids being physically hurt by other students in school.
Kids don't show enough respect for police. 3
3
Juvenile Court letting kids off too easily.
Teachers don't care about students. 2
3
Juvenile Court sending too many kids away.
5
Teenage suicide.
2
Teachers being hurt by kids.
2
Racial discrimination in schools in your neighborhood.
5
Too hard to find information on sex and birth control.
3
Police hasseling or picking on kids.
2
Kids being physically hurt by teachers.

1 drug and alcohol problem
2 school problem
3 legal system problem

4 information and resources problem
5 otha' sparial problems

-853graduates with the skills needed to obtain good paying jobs. They also believed
there were not enough alternative school programs such as vocational education,
high school equivalence study, or special tutoring being offered. Relatively
few adults viewed racial discrimination in the neighborhood schools as a serious
problem.
Among the legal system questions, a majority of the adults perceived police
as not being available when they were needed. Locally, two problems have exacerthe
bated this perception: 1) fewer police officers have been assigned to "patrol
conflict
While
adequate.
than
less
been
has
time
beat;" and, 2) police response
between "cops" and teenagers has been popularized by movies and television,
adult perceptions did not strongly endorse this notion. Less than half of the
respondents, in fact, viewed young people's lack of respect for police as a serious
problem. Most adults did not perceive the juvenile court as letting too many

youths off easily nor did they think the court was institutionalizing too many
teenagers.

According to the adults surveyed, there was a lack of resources available
youth population. Youth employment opportunities, for example, was perthe
for
ceived to be the most serious problem (79.3%) in the information and resources
group of questions. Other issues receiving considerable attention included the

limited amount of neighborhood activities for youths, a lack of services for
youths' personal problems, and youth centers being closed after 5:00 p.m.

Among the "special problems" questions, respondents strongly expressed
their concern for the adult/youth relationship. Parents not spending enough time
with their children and too few adults understanding teenagers' concerns ranked
among the five most serious problem statements. While only 20.3% of the respondents perceived the availability of sex and birth control information to be of
major concern, 71.6% of the adults stated that teenage pregnancy was a serious
problem in the neighborhood. Thus, the difference between these two percentages
appears to indicate that more than birth control information is needed to
minimize the teenage pregnancy problem.
In sum, two of the five highest ranked problem statements focused on adultyouth relations. The other three highly ranked issues addressed drugs, youth
unemployment, and a lack of interest in school.
Comparing Youth and Adult Responses
Table 4 compares youth and adult rankings of neighborhood problems. These
rankings achieved a Spearman rank-order correlation coefficient of .37 (p<.05)
which indicates a statistically significant, but modest, agreement among those
surveyed. Since there were 30 problem statements, it is somewhat surprising to
find that the 11 highest ranked problems identified by both groups almost identical. A possible explanation for this congruence of perceptions is the adults
surveyed worked closely with youths and therefore may have been "sensitized"
to many of their problems.

While there was almost complete agreement of the most serious problem
statements, disparities existed in how they were ranked. Adults, for example,
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YOUTH AND ADULT RANKINGS OF NEIGHBORHOOD PROBLE1S BY SERIOUSNESS
Rankings
Adults

Problem Statement

Youth

1
2

12
1

3

6

4

8

Students are not interested in school.

5

9

6
7

5
2

Not enough adults who understand kids' problems.
1
Kids using alcohol.
1'~
Kids getting into trouble while on drugs.

8

7

Teenage preganancy. 5

9

10

10

3

Not enough neighborhood activities for kids to be
involved in.
Police aren't around when you need.them. 3
1

3.

4

Kids getting into trouble when drinking alcohol..-

12
13

17
15

Schools don't prepare you for good paying jobs. 2
2
Teachers can't control students.

14
i5

18
20

Services for personal problems kids may have. 4
Not enough alternative school programs. 2

16

22
16
21

Teachers not spending enough time with their students 2
Too many centers are closed after 5:00 p.m.
2
Classes are boring.

11

Kids being expelled or suspended from school.2

21

13
14

22

29

23
24

24
23

25
26

27
25

Kids being physically hurt by other students in school.
3
Kids don't show enough respect for police.
3
Juvenile Court letting kids off too easily.
2
Teachers don't care about students.
3
Juvenile Court sending too many kids away.
5
Teenage suicide.
2
Teachers being hurt by kids.

27
28

28
30

29

19

Racial discrimination in your neighborhood. 2
Too hard to find information on sex and birth control.
3
Police hasseling or picking on kids.

30

26

Kids being physically hurt by teachers. 2

17
18
19
20

Parents not spending enough time with their kids.
Kids using drugs.1
Kids can't find jobs.

1 drug and alcohol problem
2 school problem
3 leeal svatem Droblem

5

4 information and resources problem
5 other special problems

-855ranked "parents not spending enough time with kids" as the most serious problem
and youths ranked it much lower (12th).
This disparity may be accounted for by
recognizing adolescence as a developmental stage when peer group relationships
assume great importance.
During this period, it is not uncommon to find
youths spending less time in familial activities and more time with their friends
(Erikson, 1963; Weiner, 1970).
The problem of "kids getting into trouble while drinking alcohol" was also
ranked differently by youths and adults. One possible explanation for this difference is youths who have consumed alcohol may try to avoid contact with adults while
being intoxicated.
They may be more likely to display acting out or deviant
behavior in the company of peers than with adults. Adults, therefore, may have an
inaccurate awareness of problematic adolescent behaviors resulting from alcohol
consumption.
The relationship of deviant or illegal behavior and drinking is a
major national concern. Over 40% of all arrests made by the police are for
offenses directly related to the use of alcoholic beverages, (e.g., public drunkenness and drunken driving) and an additional 12% are for disorderly conduct and
vagrancy, offenses frequently associated with excessive use of alcohol. In
addition, a considerable number of juveniles have reported committing serious

delinquent acts under the influence of alcohol (Haskell and Yablonsky, 1978;
Alexander, 1967).
A difference of opinion existed between youths and adults regarding police

accessibility. This discord is consistent with that reported in a national crime
survey, i.e., 80% of the 16 to 19 year-old population rated police performance
as less than good while older populations had more positive opinions (Garofalo,
1977).
The rankings of youths and adults were quite similar with regard to drug
use--youths identified it as the most serious problem and adults as the second
most serious problem. This concern is well founded. From 1977 to 1978, Cuyahoga
County reported a 46% increase in male drug offenses and more than a 100% increase
in female juvenile drug offenses (Cuyahoga County Juvenile Court Annual Report,
1978).
The increase of drug use among teenagers has been documented in other
reports (Blum, 1970; Brown, 1969; Lerner and Linden, 1974).
Both populations viewed the use of alcohol among teenagers as a very serious
problem. Youths ranked alcohol use fifth while adults ranked it sixth. On a
national level, adolescent alcohol use is generating much attention. In 1972,
liquor offenses were committed by more than 11,000 youths in the 13 to 14 age
group and rose steadily for each older age class of juveniles to over 50,000 for
the 17 year olds (Van Dyke, 1975). A 1977 survey of alcohol use among high

school seniors found that 71.2% of the surveyed population reported using alcohol
at least once during the past month (Johnston, Bachman and O'Malley, 1978).
The
National Council on Alcoholism reports that the proportion of high school students
who drink has more than doubled from 1969 to 1976 and that in the same period the
age of the youngest group of alcoholics had dropped from age fourteen to twelve
years of age (Haskell and Yablonsky, 1978).
CONCLUSION
This article has examined,

youth and adult

erce~tion

saof

in a descriptive manner,

the congruence between

rOblens facing teenagers in the Cleveland

-856area of Ohio. While the exact rankings of the problems were not identifical, the
eleven problem statements ranked highest by both populations were highly similaT.
This similarity is important because it. reflects the agreement among youths and
adults in identifying those problems that must be addressed by the planning and
service provision process. The problems that are drawing the most concern and
attention include alcohol and drug abuse as well as unemployment.
The results of this study have important implications for planning and
developing youth services. The degree of agreement among both study cohorts was
surprising. As a result of this concordance, it may be asserted that program
planners, administrators and direct service workers were able to reflect accurately
the needs and perceptions of youths. It must be recognized, however, that the
findings of this effort may vary over time and across geographic locations.
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ABSTRACT
The relationship between ethnicity and modes of response to illness has been
well documented. One example is stoicism as contrasted with volatile behavior in
response to pain of different groups. Another is increasing awareness of the fact
that non-traditional healers (eog., espiritistas, cuaranderos) are used extensively
by members of various ethnic groups.
Insufficient attention has been paid to how such knowledge can be incorporated
in social work practice.
This paper reviews prevailing social work interventive procedures and skills
and suggests needed adaptations if social work practice is to be more sensitive and
responsive to different health behaviors and beliefs of various ethnic groups.
Consideration is given to various views of illness causation, response, cure
and death.
In this context the potential for varying modes of cooperation with nontraditional healers is explored.

Introduction
There is a vast literature which describes and analyzes the relationship between ethnicity and modes of response to health and illness.
Less attention has
been paid to how such knowledge can be used to guide social workers in the planning
and delivery of social work services in health care.
There are extensive variations in health beliefs and practices.
These revolve
around (1) views about the cause of illness; (2) the efficacy of varying curing
An earlier version of this paper was read at the Annual Meeting, American Public
Health Association, Detroit, Michigan, October 22, 1980.
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practices; (3) the types of individuals and resources that are considered appropriate healers; (4) accepted responses to pain; (5) the degree to which the manifestation of particular symptoms or syndromes are viewed as "legitimate" or stigmatizing
and shameful; and (6) the response to illness expected from the family, neighborhood networks and the community. Some beliefs and practices are evident in subtle
variations in response to pain and readiness to comply with medical regimen. Others
represent dramatic departures from western healing practices and include recourse
to folk healers.
This paper reviews some of the major health beliefs and practices of different
ethnic and cultural groups and proposes intensification and adaptation in prevailing
social work interventive procedures and skills designed to enhance sensitivity to
these differences.
Major Terms and Concepts
Much of the social work literature on health and illness behavior is focused
on the beliefs, practices and concerns of those groups usually considered to be
ethnic minorities. Unlike much of that work, this paper deals with a range of
groups, recognizing major differences between them. The following concepts and
definitions inform the perspective presented here.
Ethnic Groups
It has been proposed (Shibutani and Kwan, 1965) that ethnic groups consist of
those who conceive of themselves as being alike by virtue of their common ancestry.
Others (e.g., Greeley, 1974) view an ethnic group as a collectivity based on
common origin. Such groups usually share a common past, a common present and the
assumption of a common and shared future. A common language, religion, and in many
cases, common physical features characterize many ethnic groups.
Minority Groups
Minority groups have been defined as "...
the under-privileged in a system
of ethnic stratification and people of low standing--people who receive unequal
treatment and who therefore come to regard themselves as objects of discrimination"
(Shibutani and Kwan, 1965).
Ethclass
The point at which social class and ethnic group membership intersect has been
characterized as ethclasso Gordon (1964) has used this concept to explain the role
that social class membership plays in defining the basic conditions of life at the
same time as it seeks to account for the differences between groups at the same
These differences are often explained by ethnic group membersocial class level.
ship.
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Elsewhere we have suggested (Devore and Schlesinger, 1981) that the intersect
of ethnicity and social class generates identifiable dispositions and behaviors.
We characterize these dispositions and the behaviors which flow from them as the
ethnic reality or ethclass in action.
Included are dispositions on such matters as
appropriate child rearing practices, proper care for the aged, and health and illness
behavior.
Variations

in Health Beliefs and Practices

The variations in response to health and illness are traced to deeply ingrained
beliefs about (1) nature; (2) the supernatural; and (3) the role of individuals
vis-a-vis nature, other human beings and the Gods. Characteristic views about
whether people are controlled by or master nature translate into prescriptions for
response to illness, and explanations for its cause. These overriding cultural
themes and belief systems, together with a group's unique history with migration
and involvement in the mainstream society shape many responses to illness.
Contemporary western societies are characterized by strong reliance on science,
technology and the conviction that nature can be mastered (Parsons, 1958; Mechanic,
1978).
The massive technological advances of the past one hundred years are powerful testimony to the strength of those beliefs. From this perspective, religion
on the one hand and science and medicine on the other represent different domains
of thought and action (Freidson, 1970).
Non-western or traditional perspectives tend to implicate fate, nature, the
Gods, the spirits or fellow human beings as the cause of illness. People are viewed
as passive recipients of diverse forces (Martinez, 1978; Garrison, 1977; Fields,
1976).
Many tribal cultures make no distinction between religion and medicine.
Healing experiences are considered an integral part of community life.
Harmony--of
people with nature, with each other and with the Gods--is the desired state.
Disease
states are viewed as indicative of underlying disharmony and may be a reflection of
witchcraft, spirits, animal contamination and disordered human relationships
(Coulehan, 1980).
For many Mexican Americans, illness is subject to God's will and
a consequence of having sinned (Martinez, 1978).
In this world view, strategies designed to minimize discomfort and stress
variously call upon nature, the spirits, witchcraft and modern medicine.
Some
humans are thought to have supernatural power to heal and have been chosen for this
role. These include the espiritista, the curandero and the singer (Garrison, 1977;
Martinez, 1978; Coulehan, 1980; Abad and Boyce, 1979).
Ethnographic study of a Black community suggests that a viable system of folk
medicine exists for many Blacks. Many elements of this system are believed to be
shared by some Mexican Americans, Puerto Ricans, southern whites, Pennsylvania
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Dutch and Kansas farmers.
Those who adhere to this belief system are largely of
working or underclass status and poorly educated. The beliefs are derived from a
composite of classical medicine of an earlier day, European folklore, some African
traits, modern scientific medicine, fundamentalist Christianity and the Voodoo
religion of the West Indies.
According to this perspective the world is a dangerous place.
People are subject to attack from external sources and must be wary of
nature and God.
Illness is one of many undesirable events in the same category as
poverty and
unemployment. The notion of disharmony is also of importance (Snow,

1974).
Numerous investigations have suggested that the health beliefs and practices
of American Jews are in major accord with the objectives and methods of modern
medicine. They make extensive use of physicians, are more likely to use psychiatric
care than most other groups and have great concern about the meaning of symptoms
(Suchman, 1964; Greenblum, 1974).
Response to pain is volatile and concern is
focused on the implication of these symptoms for the future (Zborowski, 1952). The
Jewish people's extensive concern with health has been explained in terms of "the
sense of precariousness and fear concerning survival related to centuries of dispersal and persecution" (Howe, 1975).
Italians are also said to be volatile in response to pain. Their concerns are
expressed more in terms of the immediate discomfort experienced (Zborowski, 1952).
Other Mediterranean culture groups (e.g., Greeks) have been shown to have greater
worry about illness than those of Irish or British origin (Pilowsky and Spence, 1977
Slovaks, not unlike "Old.Americans" tend to be stoic in the face of pain
(Stein, 1976; Zborowski, 1952).
Illness is viewed as a form of weakness, and medical care is to be put off as long as possible (Stein, 1976).
The relationship between ethnic group membership and the specific manifestations of psychiatric pathology has been investigated by Opler and Singer (1956).
Studying a group of schizophrenic patients in a New York psychiatric hospital they
found that basic cultural themes concerning aggression, sexuality and the relative
dominance of the mother or father were reflected in both the content and etiology
of schizophrenic disorders of Irish and Italian men.
The fact that particular syndromes are characteristically found among some
groups has been frequently noted. An example is the ataque, experienced by some
Puerto Ricans and Chicanos on the mainland. Though it can take different forms,
behavior such as sudden unprovoked tearing off of clothing in public, twitching,
screaming and falling into a semi-conscious state is not uncommon. Many view the
ataque as a culturally recognized and legitimate cry for help when people are experiencing stress. Ataques are often attributed to the works of the spirits and
espiritistas are believed to have the power to exorcise these (Garrison, 1977;
Abad and Boyce, 1979).

.esso

Ethnic dispositions to death vary as do those revolving about health and i1Many can visualize
For many American Indians death is a part of life.
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themselves as performers in the "Dance of Death.''
No matter whether tribal burial
customs call for people to be buried in sleeping, sitting or fetal positions, life
is to be lived to the fullest and death accepted as a natural conclusion (Kalish
and Reynolds, 1976).
The reciprocal obligations which are an intrinsic part of Japanese family and
community life often prevent the dying from encouraging family members to spend
time at the deathbed. Such attendance is thought to inconvenience family members.
The response of a Sansei (third generation Japanese) terminally ill individual
reveals this disposition:
"I wouldn't want my family to know. They would worry
too much. They would be super nice.
I would feel guilty putting a burden on them"
(Kalish and Reynolds, 1976).
The self-effacing stance which some associate with
Japanese Americans is also revealed in the views on death and dying.
Some express
the view that no one is so important that his/her death would cause suffering to
others. Hence some Japanese Americans may hold the view that the potential grief
experienced by family and friends is not sufficient reason to hold on to life.
Investigation of the funeral customs of Black Americans (Devore,1979) suggests
that spirituals such as "Soon I will be done with the trouble of dis' world,"
"Up
above my head I hear angels in the air" or "Swing low sweet chariot, coming for to
carry me home" give a Black perspective whereby many view death as release of oppression by the mainstream.
This brief review has merely touched on the range and diversity of health
beliefs and practices.
Dispositions to Help Seeking
Experience with prevailing health care systems, coupled with ethnic dispositions generate a number of characteristic approaches to the use of health and welfar
services.
As many as 35 percent of Puerto Rican and Mexican Americans are said to use
both folk healers and western health systems simultaneously or at varying points in
their lives.
Use of the former tends to be associated with problems involving or
triggered by emotional trauma and family problems (Garrison, 1977; Martinez, 1978).
Folk healers usually do not deal with those somatic complaints which they know to
be beyond their purview. Members of many groups, including Asians, seek psychiatric
care reluctantly (President's Commission on Mental Health, 1978).
Asians were
found to be the last to hospitalize their seriously psychiatrically impaired family
members when compared to the patterns of other groups (Lin and Lin, 1978).
Admission of difficulty may mean that one has shamed the family and the community.
Many American Indians consider the kind of dialogue in which social workers
and their clients engage as signs of "interference."
Such interference is viewed
most negatively.
For these reasons, many prevailing social work modalities are not
in accord with the perspective of many American Indians (Goodtracks, 1973).
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There are many groups for whom there is less demarcation between patient and
healer than immersion in the rational,
western health care delivery system would
suggest. Some (Giordano, 1977; Fandetti and Gelfand, 1977; Krause, 1978) point out
that "extended family is seen as the front-line resource for intensive advice on
emotional problems" (Fandetti and Gelfand, 1977).
This assertion is based largely
on review of the feelings and dispositions of several white ethnic groups, including
Slovaks, Italians, Poles and Jews.
The reluctance of many groups to institutionalize their elderly, retarded or
mentally disturbed members has been observed. This is true for many Blacks, Puerto
Ricans and some segments of the working class (Mercer, 1965; Lowy, 1979; Ghali,

1977).
The Effect of Variations in Health Beliefs and Practices
It is clear that many traditional and ethnically based beliefs and practices
can and do contribute to the comfort and well being of those who adhere to them.
Herbal teas can serve to reduce agitation (Delgado, 1979); the espiritista is
usually a trusted member of the community who is skillful in drawing on the potential supports of family and important others when emotional and familial crises
generate ataques, bouts of depression or other emotional difficulties. The intensive focus on health as a mechanism of coping with the fact of an oppressive past
and as a means of assuring future survival is associated with protective infant
care practices and long standing low rates of infant mortality among Jews
(Anderson, 1958).
For many groups, the shame associated with exposure of emotional difficulties
reduces the likelihood that competent psychiatric care will be sought. Truly delusional ideation can be mistaken for a culturally based belief in spirit possession
(Podell and Campos, 1979).
The folk belief system described by Snow contains such
misinformation; if followed faulty beliefs about menstruation and proper diet following pregnancy can interfere with use of contraception and adequate post partum
diets (Snow, 1974; Snow and Johnson, 1977).
Further, many of the people who adhere to these beliefs and practices confront
a variety of difficulties in their encounters with the mainstream health care
system. These include ignorance of their existence, taunting and authoritarian demands that they be abandoned, inadequate funding to allow those who seek community
care to plan for such care and failure to utilize knowledge concerning these dispoLanguage frequently poses
sitions in a manner which enhances health care delivery.
inordinate barriers.
Many others whose health beliefs morrespond more closely with those of western
health professionals still behave in ways which are not consonant with the views of
caretakers. The volatile, emotive patient is often viewed as a nuisance who makes
excessive demands and is perceived as a hypochondriac. Stoic patients, though
> inired for their capacity to endure suffering may pose problems for those trying
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to make a diagnosis or arrange proper convalescent care following an illness. The
stoic may not evince the proper cry of pain associated with making a differential
diagnosis and is a nuisance to the dentist who prefers that patients sit quietly
anesthetized. The volatile patient may be viewed as too dependent and ready to
assume the sick role; the stoic may well be characterized as resistive or as inappropriately denying his or her illness.
Surely, social workers who want to be responsive and sensitive to this
diversity have a great deal to learn and do.
Proposed Adaptations in Social Work Interventions
Attention to (1) the ethnic and class roots of illness behavior, (2) the disporportionate prevalence and incidence of health problems found among many minority
groups and (3) to the real and perceived barriers in health care delivery experienced by many of these groups highlights the need for simultaneous attention to
micro and macro tasks as they are identified by individuals or members of various
groups, by the "ethnic reality" of the group served and by professional assessment.
No single paper can encompass the range of issues--whether at a micro or macro
level--which must be addressed if sensitivity to ethnic based health behaviors and
health needs is to be enhanced.
We therefore limit our discussion to our perspective on (1) the importance of
knowledge of the organizational and community context in which service is rendered;
(2) adaptations in a number of those interventive procedures which are commonly
used as health care social workers encounter individuals and groups for the prime
purpose of rendering direct services and (3) selective interventive actions at the
community and organizational level. Some case vignettes are presented in order to
highlight the dispositions reviewed above, the type of client response these evoke
and the proposed adaptations in practitioner activity.
The Organizational and Community Context
Health care social workers are variously located in general or psychiatric
hospitals, outpatient clinics, mental health services, senior citizens' outreach
centers, American Indian reservations and specialized settings such as those serving
the developmentally disabled, departments of health, and health planning agencies.
Each of these types of organizations is extremely complex and frequently characterized by a high degree of formalization and bureaucratization. For the most part
these services are located in communities which have a distinct character--often
containing population groups with particular needs for services.
It is an essential component of ethnic sensitive practice that social workers
familiarize themselves with the ethnic distribution of the populations served, those
residing in the communities in which they are located, and the particular needs of
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various groups.
The possible lack of fit between the mode in which service delivery
in the health sector is organized and the dispositions of the groups using those
services is crucial.
Our review has pointed to the fact that many people are wary of the rational,
technologically oriented system of care.
Many are particularly loathe to couch
emotional problems in psychiatric terms and view mental health facilities as stigmatizing.
The fact that so many groups make extensive use of traditional and
community based healers makes it essential that workers be alert to this possibility.
Analogously, workers must make it their business to know whether other members of
the health team are aware of these needs and to play an educational role where
there are gaps in sensitivity or knowledge.
In dealing with this kind of material in the classroom it has come to our
attention that many health care facilities, including their social work components,
have limited knowledge of these issues. We consider knowledge of and working with
the larger organizational and community context an essential first step in ethnic
sensitive health care practice.*
The Physical

Setting, Privacy and Body Language

Health care settings are usually hectic, confusing and fast paced.
For the
most part those using the services are experiencing pain, discomfort and fear of
loss.
Many are perhaps experiencing the major crisis with which they have ever been
confronted. They usually come seeking relief from pain or severe emotional upset.
Few define their problems in terms which call for a social worker.
Social workers have a particular obligation to reach out quickly with awareness
of the fear, confusion and pain which is involved.
Those who tend to perceive most
crises in physical terms may be wary of the social worker who suggests that they may
have "emotional" difficulties.
Others, whose very being is threatened by the fact
that circumstances have brought them to the point where illness must be acknowledged,
may find their dignity further eroded by the implication that social services are
needed.
For these and other reasons health care social workers must pay particular
attention to how they initiate encounters and to setting the stage for the encounter,
Determining when not to wear the white coat, when it is particularly important
to draw the curtain at the bedside, how to phrase the basis for social work intervention, and when it is important or not to include members of the family in major
deliberations are all issues which are in large measure related to the ethnic dispositions of those being served.
* Not too long ago we assigned health students the task of developing a "profile" of
the communities where their facilities were located. They were to use diverse data
One student was advised by a
s jrces including interviews with hospital personnel.
hospital administrator that the instructors were outdated in their thinking, by
still focusing on issues relevant in the sixties.
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Considerable attention has been paid to the skills and techniques involved in
"launching the interaction process" (Middleman and Goldberg, 1974). The importance
of setting a comfortable "stage" is stressed, as is the need for privacy. It is
assumed that a comfortable, open, relaxed posture and appropriate eye contact will
put people at ease (Egan, 1975). Part of the initial encounter involves "tuning
in" defined as "development of the workers' preparatory empathy" (Shulman, 1979).
These are basic considerations. Yet there are situations where the generic approaches may be counterproductive unless the particular orientations of any group
are taken into account.
Important is the fact that so many health settings make
it extremely difficult to assure the kind of privacy which is viewed as important.
The following vignettes are illustrative.
Mary Kato
Mary Kato, a 15 year old American-born Japanese girl, daughter of
immigrants, is referred to the local mental health center. She has
been withdrawn, has begun to truant and her school work, formerly
excellent, is deteriorating. She has on occasion run away from home.
In planning the intake interview, Ms. Jones, the social worker decides
to see the youngster and her parents separately, believing that adolescents are more comfortable in communicating their problems when not in
the presence of their parents.
Ms. Jones' efforts to learn what is troubling the youngster are
unproductive. Mary sits quietly, her head averted, and answers
questions with a simple yes or no. The parents appear similarly
reluctant to engage in discussion. They say that they have come
because they have been told they should. However, they can manage
Mary now. In response to questions about the nature of their marriage
and their relationship with their children they say that everything is
all right.
When the worker shifts attention to the school difficulty and asks
whether some tutoring to help her "catch up" with school work might
be helpful, Mr. and Mrs. K. agree and begin to ask very specific
questions about how this might be arranged.
Mrs. Slavolta
Mrs. Slavolta, a 35 year old American-Polish mother of two children
under 10 is admitted to the hospital with severe gastrointestinal
distress. Following diagnosis of a duodenal ulcer the doctors recommend
that she spend two weeks at home at rest, essentially relieved of her
child care responsibilities. Her husband works long hours. She lives
near relatives.
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Upon visiting Mrs. S. at her bedside in the hospital room which she
shares with another patient it is the social worker's impression that
Mrs. S. is in pain as evidenced by periodic grimacing as she places
her hands on her abdomen. When the social worker introduces herself
within earshot of the other patient, Mrs. S. barely acknowledges her
until she draws the curtain.
Sitting at as much distance from the bed as the setting allows the
worker indicates why she is there. Mrs. S. denies she is in pain,
says "I'll manage, though not everybody could. Besides honey, I
don't need help from them welfare agencies."
As our review has indicated, the Kato family and Mrs. Slavolta are both members
of ethnic groups which place great value on "doing for themselves" and "caring for
their own."
For many Asians, the suggestion that matters of emotional turmoil be
considered outside the immediate family is most difficult for the very fact of
such difficulty shames the family (Toupin, 1980).
The family group is often viewed
to be more important than any individual within it.
Eye contact, especially with
someone in authority, is considered disrespectful.
Mary Kato's problem is the
family's problem and initial separation may have been most painful and alien. On
the other hand there is more comfort in dealing with concrete problems, and the
authority of the clinic is likely to be respected. The shift--from early focus on
the presumed emotional problems to the suggestion for tutoring--helps all involved
to begin to deal with one of the issues--the decline in school work. While the
information presented does not permit the Inference
that there is no major pathology present, neither does the girl's and family's reluctance to face the worker
squarely or openly. The behavior can well be tentatively viewed as a culturally
syntonic response to the situation.
For many Asians, the pain of self disclosure
involved in the therapeutic encounter may be more stressful than the difficulties
which triggered the encounter.
Slovaks pride themselves in being strong, not running to doctors and not giving
in to illness. Help is grudgingly accepted and work the essence of life. The hospital is anathema to many (Stein, 1976).
To the extent that Mrs. S. shares these feelings the social worker's effort to
initiate conversation in earshot of the neighbor may be particularly distressing.
With people who have these kinds of perceptions, adherence to tenets of privacy and
non verbal clues which indicate understanding of their suffering without forcing
verbal acknowledgment of dependence is particularly important. Where there are
alternatives to help from formally organized agencies--such as those potentially
available from relatives or neighbors--these should be suggested. A stranger in
the home to care for the children may strike a particularly discordant note.
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The Staging and Phasing of Various Facets of the
Interventive Process
Increasing attention has been paid to assuring that work with people proceeds
on the basis of problems in the terms they define them.
Important in this connection is the view that worker and client develop a contract about why they are
meeting, how they will proceed and what can hopefully be gained (Devore and
Schlesinger, 1981).
And yet many people, particularly those seen by health care
social workers are captive clients who have limited choice about being involved or
the nature of the involvement. Consider the following examples.
The Browns
The Browns are an American Indian family living in an urban center. They
are patients of a neighborhood health center in which the social worker
routinely sees all new families.
There are multiple problems. Mr. Brown has a persistent cough which is
being investigated. He is unemployed, smokes heavily and is suspected
of being an alcoholic. Mrs. Brown, pregnant with their sixth child,
looks haggard. The school age children come to school tired and seemingly
hungry. The school has reason to think that the children are neglected.
It is believed they are frequently left unattended.
Mr. Green, the social worker, tries to elicit a history of family relationships, to find out whether there is a drinking problem and to get a
picture of how they handle their children. Neither parents nor children
look directly at the worker as he is talking to them. When the worker
asks about leaving the children alone they are impassive though seemingly
fearful.
When the worker shifts his focus and asks whether they know about the
food stamp program they readily enter into discussion and ask a number
of questions designed to find out how they could obtain them.
Mrs. Bernstein
Mrs. Bernstein, a 70 year old Jewish widow, is hospitalized because of
a heart attack. She lives alone.
She will need to spend two to three
weeks in the hospital.
Following this she will need some help in caring
for her daily needs. Two grown sons live in a nearby city with their
families. They visit occasionally.
Mrs. Bernstein is voluble, friendly, but worried. She readily discusses
her symptoms, her family and her past life with the social worker, the
doctors, the nurses and her roommate. She would like to go back to her
"They're good boys. They'll
own home or live with one of her sons.
take care of me."
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But it turns out that neither of her sons can take her in, nor do
they have the funds to pay for care in a home for the aged.
Now,
Mrs. B. becomes despondent and speaks to the worker in whispered
tones, checking to see that the curtain is drawn when the worker
visits.
The life situation in which the Browns and Mrs. Bernstein find themselves gives
them little room to maneuver or to set the terms of the contract. The Browns are
likely fearful that their children will be removed. They know that this is a fate
that befalls many American Indian families (Dial, 1978).
The idea of talking to
the worker about their family problems is alien to them. The clan or the tribe is
the place for that.
But they live in the city now and it is difficult to go back
and to find the kind of support they once enjoyed. However, help which will allow
them to get more food makes sense. They will contract for that. To engage them
around their other problems will take time.
Perhaps, if the worker continued to
demonstrate an interest and is able to provide much needed concrete help they will
come to trust him. Their basic stance now is that afdvice or questions about the
children is frightening, disrespectful and constitutes interference which is anathema to them.
Mrs. Bernstein, once friendly and voluble, has begun to withdraw. Doing the
"right thing"--caring for her children, going to the right doctors--has yielded
minimal rewards. She is old and sick. Her ability to contract with the worker is
constrained. For the hospital will not allow her to occupy a bed until she is well
enough to take care of herself.
She complains more and more as she struggles with
her reality. Cherished values are no longer serving her. But Mrs. Bernstein has
talked a lot about how she used to cook and go to meetings of the Jewish women's
organization and to the temple. Can the worker draw on these aspects of her proud
heritage to regain self respect and as a way of helping her to make some difficult
decisions? Can she go to a Jewish home for the aged?
Is there a Jewish organization which can be helped to make plans for people like Mrs. Bernstein? Her sons
must have some guilt. Perhaps they can become involved in some community enterprise or counseling processes which addresses the needs of the younger generation
caught between the demands of two worlds.
These few case examples clearly do not exhaust the range of adaptations
required. They were presented in order to highlight some of the specific issues
which surfaces as well as to suggest some general principles which should be followed
in our encounters with clients.
These include:
(1) an intellectual stance which recognizes the importance of
ethnic related health behaviors and an emotional stance which permits workers to
adapt to these in accord with clients:' major ethnic dispositions; (2) recognition of
the reluctance of members of many ethnic groups to rapidly engage in consideration
of emotionally laden matters; (3) respect for the healing power of strong beliefs
and the potential for help which inher in the family, community networks, the
churches, and other groups such as benevolent associations.
Perhaps most importantlY
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behavior which derives from major belief systems must not be erroneously stigmatized or labeled, for much of that behavior reflects coping responses which have
withstood the test of time.
Macro-Interventions
The social worker who is sensitive totheseissues has an additional and ongoing
obligation. That involves efforts to adapt and modify the context in which health
care is rendered, as well as those elements of the community and social policy which
impact on health.
Such efforts can be grouped into a number of areas including:
(1) efforts to effect health legislation; (2) development of mechanisms designed
to legitimate those traditional healing practices which serve a health maintaining
and caring function; (3) development of and cooperation with indigenous family and
community networks; and (4) efforts to change the administrative practices of
health care institutions in order to generate more comfortable, ethnic sensitive
environments.
We touch briefly on the last three points. The inclusion of traditional
healers as part of the health care team has been proposed by many members of the
groups to which reference has been made. This theme is evident in the task panel
reports of various ethnic groups submitted to the President's Commission on Mental
Health (1978).
Others have suggested that "culture specialists," people able to
interpret the cultural meanings of behaviors manifest in "crisis" settings be
employed as an integral part of such service systems (Podell and Campos, 1979).
It is our contention that if social work does not play such a role it will essentially fault on its commitment to the populations it serves.
Attention to administrative practices can have a major impact. These include
efforts to adapt service time schedules to those who do not adhere to western time
tenets, inclusion of personnel who are members of and speak the language of the
groups served, and participation of consumers in decision making.
Conclusion
Our review has suggested that ethnic sensitive health care practice involves
knowledge of and sensitivity to health beliefs and practices of various groups.
Prevailing practice modalities can and must be modified to take account of these
differences.
Attention to diverse health beliefs and practices highlights the need for
simultaneous attention to service delivery and system change.
We close this discussion by review of a case situation which suggests how
practice can be enhanced when micro and level tasks coupled with sensitivity to the
ethnic reality are brought to bear.
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A Mexican American woman accustomed to delivering her babies at home,
surrounded by family and friends, suffers greatly when placed in the
Anglo maternity ward. The sounds are unfamiliar to her and the strangers
do not speak her language. She is denied privacy when she is placed in
the labor room with other women. Wrapped in a towel she gets up searching
for familiar faces and more familiar sounds. Physical force may be used
to return her to bed. She may be termed an uncooperative, unappreciative
patient. (Cited from Devore and Schlesinger, 1981).
To date, insufficient attention has been paid to the possibility of adapting
hospital procedures to meet the health care dispositions of a Mexican-American
community. A variety of actions are called for in this situation: (1) understandin
of ethnic related health behaviors call attention to the ethnic reality and suggests
the possibility that this woman's attempt to flee from the delivery room is likely
not pathological; (2) the woman needs immediate attention to evert further crisis;
(3) consideration of alternatives to the delivery room procedures, so alien to many
women like her, need to be explored. "Birthing centers" where family members can
be involved in the delivery could represent an accommodation between traditional
and western delivery practices.
All of these considerations focus on the need to develop strategies which generate a partnership between social work, other health care professionals, those
healers respected and recognized by their communities and the consumers of services.
Such a partnership, if entered with knowledge and respect for the ethnic reality
can minimize the sense of alienation which so often serves as a barrier to service
utilization.
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ABSTRACT
This paper addresses two essential research needs in criminal justice literature: (1) the need for an assessment of the content of the role of block officer;
and (2) the need for an empirical test of the presumed irreconcilable goals of custody and treatment as these are embedded in the role of state correction officer.
A Task Inventory approach was adapted and a random sample of 100 correction officers in four heterogeneous state institutions were interviewed. Results of the
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Total institutions in general, and the prison in particular, generally function
to keep researchers out as effectively as they keep the incarcerated in. Occasionally we gain information about these institutions. Most of what we know, however,
focuses upon the client and his adjustment to either the prison community or to the
environment to which he returns upon release. Little is known about the prison as
a total research entity and particularly lacking is a sufficient body of information about the officer force in prisons. Several descriptive studies concentrate
upon the nature of the officer role at a time when "clubs were trump" and punishment was salient to the role, a period when officers knew more clearly what was
expected of them (Roucek, 1935; Lundberg, 1946).
Over time the officer role has evolved, reflecting wide trends in modern correction. The change in philosophy is characterized by Jacobs (1977: 178) as an
effort to endorse "'a collaborative model' of prison" in which "the role of the
guard had to be transformed from turnkey and disciplinarian to counselor and agent
of rehabilitation."
Currently the research literature concentrates upon the blurred realities of
the officer's task, the condition in which realities of the job conflict with what
the rule book says (Cheatwood, 1974). The most recent national survey of correction officers indicated that this "lack of clarity and . . . consistency regarding what is expected . .
. is a frustration that links officers from one part
of the nation to the other" (May, 1976: 12). Researchers attempting to explain
this phenomena of uncertainty of the officer role link its origins to the changing
societal definitions of the officer role. Notable among this research is the work
of Cressey (1959, 1965). Cressey argues that there is a dilemma implicit in the
role of guarding itself: in custodial settings, adherence to fixed sets of rules
is dysfunctional for officer survival on the blocks; in treatment settings, therapeutic functions conflict with preservation of institutional needs for orderliness
(Cressey, 1959: 18). Prisons, like mental institutions, are structured in such a
way as to generate this fundamental dilemma in staff roles; on the one hand staff
are mandated by society to maintain custody, while on the other hand, they are expected to show humanitarian concern for the welfare of clients (Cressey, 1965).
Implicit in Cressey's argument is the notion that the two roles are irreconcilable
and that the widespread impotency of the officer role as presently structured originates in the futile effort to combine both functions in the one role.
Piliavin (1966) is representative of the researchers who contend that neither
"empirical substantiation or theoretical reasoning" lend support to the argument
advanced by Cressey. Rather, it is possible to mitigate the conflict in role expectations of officers by altering the officer role in such a way that functions
of custody and treatment overlap. The operating assumption behind this role alteration is that a change in objective conditions of the job will lead to concomitant
shifts in normative perspectives (Piliavin, 1966: 130).
Most research on the officer role merely annotates the perspectives of Cressey
and Piliavin. Several studies document the antecedents and consequences of commitments to the mutually exclusive goals of treatment and custody, showing how conflict
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inevitably results (Weber, 1957; Nagel, 1963; Piliavin, 1966; Henderson, 1970).
One of the most extensive empirical studies of the linkage between orientations to
either custody or treatment and structural properties of the prison was undertaken
by Kassebaum, et al. (1964). They found significant differences in attitudes among
staffs in prisons with differential inmate populations and varying job characteristics. Moreover, it was found that tensions between staff tend to increase the more
the goals of the prison become treatment oriented (Zald, 1962). There is some
theoretical support (Cheatwood, 1974) and empirical evidence (Duffee, 1974) that
conflict endemic to the difficulty of reconciling custody with treatment goals explains the emergence of an officer subculture whose anomic adaptation to role conflict results in general resistance of officers to values implicit in training programs.
One behavioral consequence of officers to the condition of "precarious role
situation" is a general tendency to adopt a "stick man" ideology and a custodial
modus operandi in which the worst from the inmate population is expected (Guenther
5dGuenther, 1974).
The problematic nature of training correction officers can be viewed against
this background of literature on the essential dilemma of bringing together both
custodial and treatment goals in one role. Discussions of training reflect the
conflict between these two emphases. Given the manifest or latent tendencies of
institutional personnel to adapt training to the hard realities of prison life, the
tendency is for most training programs to tailor their efforts toward building up a
force of "reasonably well informed custodial specialists" (Frank, 1966: 276).
Correction personnel with treatment interests contend that a persisting lack of
treatment orientation in training programs militates against professionalism of
correction officers and ignores the fact that line officers have the most direct
and continuous contact with inmates and are in the best position to provide rehabilitation services (Downey and Signori, 1958; Frank, 1966; Glaser, 1966;
Miller, 1966; Baumgold, 1971; Sheppard, 1973; Goldstein, 1975).
Several gaps and shortcomings in the literature suggest the need for additional
research on the role of the correction officer. Many of the studies of correction
officers lack empirical substantiation; thus much of the conceptualization--especially the distinctions between custody and treatment orientations--lacks precision
in operational definitions. An almost universal tendency is for researchers to
commit the ecological fallacy of identifying officer subcultures by labeling specific institutions as either custodial or treatment oriented and then generalizing
these orientations to the officer force. Finally, and most important for this research, there is need for greater empirical documentation of the exact nature of the
officer role. Too little evidence of what officers actually do on the job is availa
ble. The imagery in the literature is generally pejorative, portraying the block
officer as devoting most of his time to "locking grilles, making counts, supervising
work crews and delivering mail." Data on the extent to which officers perform nonsecurity functions is extremely limited.

-878-

The purpose of this research is to clarify some of the ambiguity attached to
the officer role, particularly with respect to the differential time officers spend
on the job performing security and non-security tasks. The relation between this
information and a vast array of research problems is obvious; the focus here, however, is limited to ascertaining several salient training implications related to
knowledge of the officer role.
METHODOLOGY
In order to determine role characteristics or functions of correction officers
the researchers adapted several components of a job analysis process known as the
Comprehensive Occupational Data Computer Programs system, a product of the Air
Force's occupational research project (Christal, 1974; Van Cleve, 1975, 1976). The
core of this occupational analysis technique consists of a job inventory with two
sections; the first contains a list of questions pertaining to job characteristics,
job attitudes, training experience and other background variables. The second section of the job inventory contains a list of all the pertinent tasks that may be
performed by a job incumbent of the block officer classification. The task list is
designed to provide an exact definition of the tasks officers do, classified according to relative time spent on any given task and how the tasks were learned. The
essential idea behind using the task inventory approach is that job descriptions and
the time workers spend at specific tasks are specified by the employees themselves
rather than originating from the top management of the prison system.
The time ordered, task inventory, survey system of occupational analysis was
selected because of its proven validity in similar studies undertaken in research of
the military system (Christal, 1974: 24-29). Since the prison system is a quasimilitary organization (Carter, McGee and Nelson, 1975), it was felt that this
approach would be particularly fruitful. Moreover, leading users of the occupational analysis approach report that it supercedes all previous approaches to job role
analysis. It is characterized as overcoming the primary disadvantages of both the
engineering and traditional Functional Job Analysis techniques; both require highly
qualified position analysts and each lack the mathematical versatility for quantifying the vast amount of data required for a detailed role analysis (Van Cleve,
1976: 4).
A comprehensive list of task statements which summarize what officers do on
the job was compiled from observations of the State of Pennsylvania prison system
over a three year period by the researchers, job descriptions provided by the Bureau
of Correction and interviews with line officers in state correction facilities.
From these sources 78 task statements were formulated. These statements were supplemented with additional statements acquired from an inventory prepared for similar
purposes by the Industrial Engineering Department of Texas A & M University. A
final list of 90 task statements were included in the field instrument. Conferences
were held with Divisional training staff of the Commonwealth correction system to
assist in validating the inventory. In addition, the inventory was pre-tested on
state correction officers at the Camp Hill facility, a state institution not included in the sample slated to receive on-site visits in the spring of 1977.
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A random sample of 98 officers were interviewed in four separate state
prisons, selected for their differential inmate populations. 2 These officers were
asked to rate the list of tasks believed to represent all tasks done by correctional
officers in state institutions. Space at the end of the list was provided for adding tasks performed which were not included in the job inventory. The officers were
requested to indicate the time they spent on each task, using the following scale of
relative time-spent values:
I
2
3
4
5

-

Very much below average
Much below average
Below average
Slightly below average
About average

6
7
8
9

-

Slightly above average
Above average
Much above average
Very much above average

Benefitting from the extensive work done by Christal and other users of this
technique, a "relative time-spent scale" was selected because workers generally are
not able to designate an exact percentage of the time they devote to each task they
perform. On the other hand, they can state with confidence that they spend more
time on one task than on another (Christal, 1974: 7-8). Thus, a 9-point relative
time spent scale was used by which workers report the amount of work time they
spend on each task relative to the amount of time they spend on other tasks. If an
individual does not perform a listed task, he leaves the space blank.
Respondents were also requested to indicate how each task they do is learned-on the job, through outside training, or both--by using the following scale:
1 - All on the job
4 - Mostly outside training
2 - Mostly on the job
5 - All outside training
3 - 50/50 on the job and outside training
After the time-spent score and the task learning score were compiled for each officer, they were analyzed with the aid of computer techniques. The outcome of this
analysis is a set of data which reveal a great deal of interesting information about
how correctional officers in state institutions spend their time on the job.
RESULTS
Ninety task statements were included in the job inventory. Eight officers
wrote in 3 additional duties they perform which were not in the original inventory,
bringing the total tasks officers perform to 93. This figure is used as the basis
for the analysis of the data when total task statements are analyzed. The statements in the inventory can be viewed in two ways:
(1) as related tasks which can be
grouped together to provide information about wider job duties; and (2) as individual tasks.
Duties. While tasks are specific work operations, duties are distinct clusters
of tasks making up major activities involved in the work required of correction
officers. By clustering tasks into distinctive job responsibilities, five duty
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Figure

-1.

Average Time Expenditures of State Correctional Officers
in Fulfilling Major Duties

Performing other, non-rating
specific duties (3%)

Performing inmate maintenance

and support functions (20%)
Functions (41%)
Supervising inmates (18%)

Performing judicial and
,-\investigative functions (7%)

Reviewing and evaluating
inmate activities (11%)
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areas for state officers were discovered:
(1) performing security functions;
(2) performing inmate maintenance and support functions; (3) supervising inmates;
(4) reviewing and evaluating inmate activities; and (5) performing judicial and investigative functions. Figure 1 shows how selected state correction officers spend
their time fulfilling these responsibilities.
The major conclusions which can be drawn from this graph showing the time allocation of the state officer's job is that security functions occupy an average of
forty-one percent of his time, with inmate maintenance and support functions occupying twenty-percent of the correctional officer's time. Supervision of inmates
requires eighteen-percent of the time spent on the job and reviewing and evaluating
inmate activities requires eleven-percent of the total time spent on the job by
Correction Officers. The remaining three-percent of the time is spent on tasks
which were not anticipated by the original job inventory and include items which can
be inserted in later inventories under duties contained in the present instrument.
Figure 1 provides general information about broad duty areas and suggests speci
fic training areas essential for the correctionaloff-icer's role, but reveals little
about specific tasks which make up the duties officers are required to perform. For
this information it is necessary to examine more closely the information collected
on the separate tasks which comprise the duties of Commonwealth officers.
Tasks. A task is one of the work operations that constitutes a logical and
necessary step in the performance of a duty. Table 1 is constructed so that each
of the 93 job tasks included in the Task Inventory is listed in alphabetical order
under the duty of which it is a part. Three measures used to analyze the relative
time spent ratings for tasks are reported in the table:
(1) the percent of all
officers who perform the tasks; (2) the average percent of time spent by all officers for each task; and (3) the percent of time spent by only those officers who
perform each task. A fourth measure listed in Table 1 indicates whether a task is
learned either "all" or "mostly all" on the job.
Column one, "Percent of all Officers Who Perform the Task," contains the percentages of all officers who performed each task and was determined by dividing the
total number of officers (N=98) into the sum of those who indicated that they performed the task. A discussion of the findings for the first column will be considered after a brief description with respect to how the values in the remaining
three columns were calculated.
The second column, "Average Percent of Time Spent by All Officers," is an
average based upon the relative time-spent estimates provided by the officers when
they rated each task using the 9 point scale. Values were calculated using the
following formula:
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98
E Tij
Pi = j=l

N
Where:

Pi = The proportion of time spent on the ith task by all members
tij= Relative time-spent value for the ith task and jth member

93
Sj

=

E tij= Sum of the relative time-spent values for jth member

i=l
Tij =
tij= Proportion of time spent on ith task for the jth member

sj
N= Number of members in the sample
Simply stated, this average is calculated by taking each officer's data, adding
the relative time-spent scores (1-9) he gave for all tasks he does, and then dividing that sum into each separate time-spent estimate for each task. These converted
time estimates for each task are then summed for all officers and divided by the
sample size, in this case 98, to yield a figure which yields the average amount of
time all officers devote to any given task in the job inventory. The values in
column two, when added, equal one hundred-percent and account for all the time officers in state institutions allocate to the tasks they perform.
Column three shows the "Average Percent of Time Spent by Only Those Who Perform
the Task." Each value listed is also an average measure and is calculated just as
the second column is, except that when all the officers scores on a certain task are
added the total is divided only by the number of officers who perform that task, not
the total number of officers (98) as is the case for column two. The specific formula used to calculate column three values is:
98
E Tij
P

= j=l

n
Where:

P' = Average percent of time spent on each task by members
I performing it
n = Total number of members performing any given task
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The resulting value for each task is an average of relative time-spent scores
which have been converted into percentages and can be interpreted as the average
percent of time spent on a specific task by only the officers who perform that task.
Column three scores will not sum to one hundred-percent because the calculations for
each task are based only on the number of members performing each task, rather than
all sample members.
Percent of all Officers who Perform the Task. Column one clearly indicates
that some tasks are performed more often than others. Thirty-four of the 90 tasks
listed in Table 1 were performed by forty-percent or more of the officer group and
six of those tasks were performed by seventy-five-percent or more of the officers.
Fifteen of the tasks performed by forty-percent or more of the officers are in the
general duty area designated as security functions (Duty A); 7 are located under inmate maintenance and support (Duty B); 7 are related to supervisory tasks (Duty C);
and 3 are located under reviewing and evaluating inmate activities (Duty D). Only
two tasks performed by forty-percent or more of the officer force are found under
judicial and investigative functions (Duty E).
The six most frequently performed tasks which seventy-five percent or more of
the officers do on the job include shaking down inmates (88 percent), conducting
periodic searches of inmates and their quarters (80 percent), stripping and searching inmates (80 percent), applying restraint devices (78 percent), conducting head
counts (77 percent) and escorting inmates (77 percent). These tasks fall primarily
under security duty; the exceptions being conducting head
counts, an inmate mainte3
nance task, and escorting inmates, a supervisory task.
The fact that some tasks are performed more often than others has implications
for training. For example, tasks which make up security duty are performed by
officers proportionately more than other tasks and would naturally require similar
proportions of training time. Column two suggests additional salient training needs
of state correction officers.
Average Percent of Time Spent by all Officers. In examining the information in
this column of Table 1, attention is shifted to the average percent of time all officers devote to tasks. Looking closer at the highest values in the column, the five
tasks which require the most time of most officers are discovered: shaking down
inmates (4.5 percent), conducting head counts (4.2 percent), patrolling catwalks to
observe behavior (3.9 percent), escorting inmates (3.0 percent) and stripping and
searching inmates (3.0 percent). This essentially complements the findings from
column one and suggests that security tasks are salient features of the state
correctional officer role, even though they occupy only approximately forty-percent
of the total time of these officers.
Column two is particularly meaningful because it reveals in a precise way the
average time officers spend on all the tasks which comprise their job. If pieces
of time were parceled out to all the tasks that all the officers in the sample perform in state correctional institutions, column two would represent the average percent time distribution for each task.
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Average Percent of Time Spent by only Those Who Perform the Task. Column
three presents a more accurate picture of time allocation because it gives average
percent values only for those officers performning the task. Analyzing this column
in the same fashion as the two previous ones, the tasks requiring the largest
average percent time allotments for those who perform them are evident: patrol perimeters of buildings or facility (6.5 percent), coordinate religious activities
(6.0 percent), coordinate inmates' contact with legal counsel and other visitors
(5.5 percent), conduct head counts (5.4 percent) and shake down inmates (5.0 percent).
When this analysis is extended further the tasks under each of the duties
which require, for those performing them, the largest average percent time expenditure are clarified. Using an arbitrary division point of 3.0 average percent
time it is possible to separate tasks requiring larger pieces of time from those
tasks requiring smaller amounts of the officer's time. Thirty-five tasks in column
three require three-percent or more of the time of officers who perform them and
these are indicated by an asterisk. Sixteen of these tasks are security related;
8 are found under the maintenance and support duty; 7 involve supervisory tasks and
4 are found under the judicial and investigative responsibilities. This pattern
again complements previous findings, indicating that security tasks are high time
expenditure chores for state officers who perform them.
When relating these average percent time values in column three to objectives
for training, it is essential to keep in mind that they are based upon the number of
persons actually performing the tasks. For the most useful information columns one
and three should be reviewed together. Thus for the high average percent time expenditure of 6.0 for "coordinating religious activities" one should examine the
corresponding value in column one which shows that only nine-percent of the sample
performed this task. This does not imply that because only nine percent of the
officer force performed this task that it is not important. Rather, the point is
that even though considerable time was spent performing this task by those who perform it, it might be well be given lower training priority than other tasks which
more officers perform even though those tasks have lower average percent time expenditures.
How Tasks are Learned. It was observed earlier that all the officers completing job inventories were requested to rate each task they performed according to
"how the task is learned" by using the following choices: all on-the-job, mostly
4
on-the-job and outside training, mostly outside training, and all outside training.
The first two categories of the scale were combined and the percentage distribution
of officers who indicated they learned tasks either "all on-the-job" or "mostly
on-the-job" are shown in column four of Table 1.
Careful study reveals that three-quarters of the officer group rated 59 of the
tasks (65 percent) as learned primarily on the job. Looking at the ratings for each
duty area, it is found that Duty C, supervising inmates, has the largest proportion
of tasks rated as learned on the job by seventy-five-percent or more of the officers;
Duty A, security functions, has the second highest proportion of on-the-job ratings;
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Duty D, reviewing and evaluating inmate activities, ranks third; Duty B, performing
inmate maintenance and support, is fourth; and Duty E, performing judicial and investigative functions has the lowest proportion of tasks rated as primarily learned
on the job by seventy-five-percent or more of the officers. By reversing this ranking, an accurate picture is provided of the duty areas which require, according to
the officers, proportionately more outside training experience.
The lowest values in column four should be read as indicating tasks which are
rated as having been learned partially through outside training. The tasks which
are performed by at least ten-percent of the officer group and which are rated by
thirty-percent of those officers as requiring at least fifty-percent of the training
from outside sources are marked with two "**." In rank order these tasks are indicated in Table 2.
Tasks in column four which less than ten-percent of the officers perform are
not marked, even if the tasks are rated as having been learned through outside
training experiences. Such tasks as reviewing the parolee and probationary status
of inmates, counseling families of inmates and reviewing and evaluating educational
needs may require special training seminars for more specialized officer subgroups
performing these tasks.
It is important that almost none of the tasks in column four are rated as requiring exclusive on-the-job training. Even though the learning of many tasks is
viewed by officers as taking place on the job, there is recognition that supplementary outside training is needed as well. This suggests the need both for a continuing on-the-job training program and an on-going Basic and Advanced training program to meet diversified training needs as revealed in Table 1.
Finally, one caution should be exercised in interpreting findings of the rating
scale on how the task is learned. Officers were requested to indicate the kind of
training which "best describes how a task is learned." The ratings supplied by
officers may not reflect their feelings an-opinions about how a task should be
learned. If this dimension were explored further, it is possible that more officers
would realize the need for outside training than is indicated in the ratings included in column four of Table 1.
Although this discussion has treated the state correction officer role as though
it were undifferentiated, actually, there are several job grades among state officers
in the Pennsylvania system, ranging from cadet through C.O. VII. The data for each
of these grade levels has not been analyzed because the sample size does not permit
meaningful comparisons on these refined breakdowns. With this caution in mind, the
attempt was made to discover if officers who were recently employed perform certain
tasks more or less frequently than experienced officers. To do this the sample was
divided into two groups, those with less than three years of experience and officers with three or more years of experience in correction. For any given task in
which the groups of new and experienced officers differ by ten-percent or more in
the frequency with which they perform a task, results are recorded in Table 3.
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Table

2.

Tasks Performed by at Least Ten Percent of the Officer
Group Which are Rated by Thirty Percent or More of the
Officers as Requiring Training from Outside Sources.

Duty/Task Statements

Percent Who
Perform Task

Percent Rating Task
As Learned Outside

Changing dressing on injuries

10

42

Interviewing witnesses to incidents

19

42

Counseling with inmates

54

41

Investigate inmate criminal activity

30

40

Shake down visitors

27

39

Consult with physician concerning inmate
health problems
Testify in court

29

36

28

36

Prepare paperwork on offenses

28

35

Review emergency escape, fire, etc. procedure

38

34

Apply restraint devices

78

33

Conduct periodic searches of inmates
and their quarters

80

26
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Table

3.

A Comparison of New and Experienced Officers on Tasks in
Which Performance Rates Differ by 10 Percent or More
Experience in Corrections

Task

Under 3 Years
N=23

DUTY A: PERFORMING SECURITY FUNCTIONS
Approve passes into correction facility
Inspect I.D. of persons entering and
leaving facility
Issue correction facility keys
Review emergency procedures for escape,
riot, fire, etc.
Review rules of safety and security
Subdue violent inmates
DUTY B: INMATE MAINTENANCE AND SUPPORT
Administer medication prescribed by a physician
Arrange medical and dental care
Assist inmates in purchasing personal items
Collect and distribute inmate mail
Consult with physician concerning health problems
Counsel with inmates concerning personal problems
Instruct inmates in use and care of tools and
equipment
Issue personal hygiene supplies
DUTY C: SUPERVISING INMATES
Direct inmates to prepare for visitors, court, etc.
Supervise inmate bathing operations
Supervise inmate work details
DUTY D: REVIEWING AND EVALUATING INMATE ACTIVITIES
Confer with inmates concerning problems in the
facility
Review and evaluate inmates' vocational needs
Review inmates' records for selecting trustees
Review status of inmates in behavior adjustment
units
Write inmate performance evaluations
DUTY E: JUDICIAL AND INVESTIGATIVE FUNCTIONS
Coordinate inmate disciplinary hearings
Prepare paperwork on inmates committing offenses

3 or More Years
N=75

35
22

47
47

17
30

34
41

30
61

50
76

48
44
39
70
43
65
13

32
29
26
50
25
51
30

65

33

61
61
26

50
46
47

74

55

0
4
13

12
16
24

13

47

0
43

12
24
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A comparison of the percentages provided for each task reveals performance
differences for experienced and inexperienced officers. All six tasks listed under
security duty were performed more frequently by experienced officers than inexperienced officers. Just the opposite pattern occurs for Duty B, inmate maintenance
and support; here the more inexperienced officers very clearly perform the majority
of these tasks. Two of the 3 tasks listed under Duty C, supervising inmates are
performed most often by inexperienced officers, while for Duty D, reviewing and
evaluating inmate activities, 4 of the 5 tasks listed are performed more frequently
by experienced officers. Generally, then, it can be concluded that on tasks in
which the two groups differ by ten-percent or more, the more experienced officers
tend to perform more of the security and reviewing and evaluating tasks while less
experienced officers are more often found performing tasks related to inmate maintenance, support and supervision.
In determining the training needs of these two groups, it is helpful to know
that the more experienced officers perform tasks which involve evaluative and administrative expertise more often than younger officers; less experienced officers
have more direct day-to-day contacts with inmates and are most likely to find themselves in situations where basic communication and counseling skills are requisite
tools for performing job responsibilities.
DISCUSSION
The research reported here addressed several significant questions pertaining
to the correctional officer role. First, the study was designed to ascertain
whether the hypothesized impotent role of the block officers in state prisons is reflected in the activities performed on the job. In this respect, the study sought
to test the arguments of Cressey (1965) and Guenther and Guenther (1974). Second,
this research performs an important function by suggesting an innovative technique-the Task Inventory--for discovering exactly what officers do on the job, particularly with respect to the amount of time they devote to security and non-security activities. This is an area and an approach to which researchers have given limited
attention. Third, the question of how role activities relate in a practical way to
the training of correction officers was also considered. Findings for each of these
research objectives can be discussed summarily as follows:
1. One generalization derived from this investigation is that the state correction officer's job encompasses multiple responsibilities with a plethora of
skills and related attitudes. It was discovered that approximately forty-percent of
the officer group time is devoted to security duty, particularly to those security
tasks requiring observation and search skills. Equally important to note, however,
is that officers indicate that they spend approximately sixty-percent of their time
performing duties not classified as security in nature. One point, then, is implicit in this data: life on the blocks for the state correctional officer entails a
variety of relationships with inmates which appears to go beyond mail-sorting and
locking doors. The daily contact between officer and inmate may well involve a
great deal more than simply surveillance and control, as reported by Guenther and
Guenther (1974). These contacts could conceivably include elements of counseling.
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On the other hand, the data do not support a definite counselor role by block officers. We do not, and perhaps cannot, know how much the "maintenance and support"
activities contribute in any sense to "rehabilitation." Further, some reservations
must be expressed with respect to the potential counselor role when it is recognized
that the data reveal that more experienced officers are less apt to engage in activities most closely associated with counseling than are novices.
Thus, the data on this point are inconclusive. That is, they neither prove nor
disprove the hypothesized irreconcilable dichotomy between custody and treatment and
their impotency generating effect when embodied in a single role. Neither do the
data support nor contradict the argument that tensions related to the combination of
these in a single role lead officers to opt for exclusively custodial "guarding"
roles. Again, although it is found that the block officer performs a significant
number of tasks which appear to be only marginally related to security functions,
these findings can, at best, be construed as supportive of the arguments of Piliavin
(1966) for the "potential" efficacy of the rehabilitation role of correction officers. Thus, the question is not whether the officer role is monistic--whether it
consists of either security or treatment responsibilities; the point is that both
may be present along with stTl other empirically visible functions. Yet, the data
compiled here are not sufficient to conclude that treatment functions are consistently visible in the role. The data presented here raise two other questions of equal
importance, even if the potential for developing an officer role as counselor is
(1) whether any of these functions (and others that officers perform)are perreal:
ceived by the officer force; and, (2) the extent to which officers have appropriate
levels of expertise for performing effectively any task they do on the job.
2. Preoccupation of correction research with theories arguing for mutual exclusivity of the security and treatment goals has tended to fragment research aimed
toward discovering what officers actually do on the job. The present research demonstrates the importance of the Task Inventory approach as a technique for ascertaining role characteristics of officers. It has the added advantage of verified reChristal (1974: 6) found that workers gave essenliability as a measuring tool.
tially the same information when asked to complete an inventory on two separate
occasions, and that "split-half reliabilities for information such as the percent of
workers performing various tasks run from .95 to .99. Supervisors agree with the
information provided by their subordinates." Ninety tasks were included in the inventory and one or more officers performed every task. These tasks were clustered
under several specific duties, revealing the following time expenditures of state
officers in fulfilling their duties: security functions (41-percent); inmate
maintenance and support (20-percent); supervision of inmates (18-percent); reviewing
and evaluating inmate activities (11-percent); and performing judicial and investigative functions (7-percent). This refined division of labor suggests that the
postulated dilemma of reconciling security with rehabilitation may be overdrawn and
that the officer role may not be as problematic as it presently is argued in the
literature or at least problematic from a different perspective.
The Task Inventory approach was well-suited for analyzing the paramilitary
corrections setting, but in adapting it to the role of correction officer, however,
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it is acknowledged that only one or two of its many uses for occupational analysis
have been demonstrated. More research is needed on the utility of the Task Inventory for predicting job satisfaction, racial discrimination on the job, job difficulty and other occupational information the Task Inventory was designed to provide.
3. Much of what researchers have to communicate to practitioners about training the officer force is informed by the argument for divisional separation and
specialization along security and treatment lines, given their presumed antithetical
goals. Training programs, where they exist, reflect this division and consequently
remain in a precarious state; lacking sufficient knowledge of the officer role, they
spend considerable amounts of energy seeking answers to the question: "Training for
what?"
Using the Task Inventory, several important insights emerge with respect to
training. First, the data suggests that the custodial role can include a variety of
functions, some of which have parallels with the counselor role. This implies that
there is not an inevitable conflict of interests between these two roles and raises
the possibility of training officers in the counselor role. Indeed, it is recognized here that such a process might require considerable restructuring of prisons.
Second, it was found that not all selected state officers perform the same tasks.
Newer officers tend to be more involved on a personal level with inmates. More experienced officers tend to assume administrative and managerial tasks. This suggests
the need for advanced training for officers who begin to assume these administrative
responsibilities. Third, the duties which state officers are required to perform are
rated mostly as learned on the job, but a few tasks which are performed frequently by
the employees require training through outside sources. This suggests two needs:
(a) the need for trainers to look critically at in-house institutional training programs to determine if they are meeting on-the-job training needs; and, (b) the need
for specialized seminars tailored for officers who are frequently involved in tasks
for which in-house training is inadequate or non-existent. Finally, there may be
"critical" tasks officers are performing for which special training seminars might be
established and offered occasionally. Without attempting to be exhaustive of all
the possible topics that could be included in such seminars, it is suggested that consideration be given to the following: changing dressings and bandages on injured inmates, working with emotionally disturbed or suicidal inmates, reviewing infractions
of facility rules and writing inmate performance evaluation reports. These are only
a few examples of the many tasks around which special training seminars might be
built.
CONCLUSION
This investigation underscores the importance of documenting what officers do
and how they learned to do it. The findings challenge the stereotype that they are
nothing but keepers. Further, it raises the possibility that the role distinction
between block officers and counseling staff may be too rigid. The data reveal a potential for some overlap between counseling and security staff in prisons. Indeed,
it is possible that such a rigid distinction may represent a permanent hindrance in
the professionalization process of the correction officer because of the ambiguity it
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creates for the block officer role. At a minimum the research supports the importance of prison administrators and training staffs reviewing, in detail, the
duties and tasks officers perform in light of existing training programs.
NOTES
1. See "A Job Inventory for Personnel Employed in County Detention Facilities,"
an inventory prepared for the Texas Commission on Law Enforcement Officer Standards and Education by the Occupational Research Program, Industrial Engineering
Department of Texas A & M University. Any task statements in this inventory
which related to the job of state correction officers, or which overlapped with
the 78 task statements developed by the authors, were included in the task inventory instrument used in this evaluation.
2. On-site interviews were conducted at state correctional institutions in Graterford, Huntingdon, Muncy and Rockview.
3. The authors are cognizant of the fact that there is some arbitrary choice involved in assigning tasks to various duty categories. Conducting head counts
can possibly be considered a security function, however, given the criteria
used by rank and file officers for clustering the tasks and the judgments of
officers consulted for validating the instrument, the head count task was included under inmate maintenance and support.
4. Frequency distributions for each of the five rating categories on how tasks are
learned have been calculated and are available upon request.
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